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Abstract 
The research question guiding this thesis is: How does the public nature of 
organisations affect change? Analysis of the literature revealed gaps in 
current knowledge on the effect of the public nature of organisations on 
change. In addition, the literature review revealed a range of insights about 
(a) the public nature of organisations and (b) the nature of organisational 
change, which provided an important conceptual foundation for addressing 
the gap in the literature and guided development of the research question. In 
answering this question the research was undertaken with a single case 
study approach, examining a significant change initiative that was 
implemented by an Australian federal government agency between 2004 and 
2008. Multiple sources of qualitative data were collected. A theoretical 
framework, based on the relevant theory was used to guide data collection 
and theoretical thematic analysis to identify, analyse and report the key 
processes affecting change.  
This research makes an original contribution to knowledge about the public 
nature of organisations and how it affects change by applying publicness 
theory which views organisations as multidimensional. This approach gives 
particular attention to organisational processes associated with the 
environment, goals, control and accountability mechanisms . The public 
sector in Australia is currently undergoing transformational change, and the 
failure to successfully implement change initiatives has the potential to create 
financial and reputational damage to the government and the agency 
involved. This research innovatively moves conceptualisation of 
organisations beyond a traditional sector-based bureaucratic approach and 
prioritises ‘publicness’ as a multidimensional concept to enrich our 
understanding of how the public nature of an organisation facilitates change. 
This contributes to a picture of publicness that in some circumstances is 
contrary to what much of the literature describes as resistant to change, slow 
moving and rigid because of elaborate red tape and institutional constraints.  
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This research found that the public nature of organisations facilitates change 
through structural features, leadership practices and accountability and 
reporting processes. This research extends current understanding about how 
structural features affect change, with the coexistence of an innovative ‘hub 
and spoke’ structure within the hierarchical organisational structure as a 
novel mechanism that facilitated change - improving stakeholder 
engagement and decentralising decision-making supporting efficiency and 
evidencing what could be characterised as a ‘transformational’ bureaucracy. 
This research provides new knowledge into how the controls imposed by 
accountability arrangements facilitate change. The project’s steering 
committee (as a control mechanism) cut across the impositions of the 
organisational structure and facilitated collaboration and the allocation of 
resources across and down the organisational structure. This research also 
extends current understanding of how stakeholder and community 
engagement is facilitated with a co-design approach and a focusing on 
translating the benefits for stakeholders and the community.  
This research brings attention to the effect of how government policy 
agendas are announced and funded by government. Funding for large-scale 
radical change that is tied to a short-term budget cycle is evidenced to 
adversely impact change, particularly the early engagement of stakeholders. 
Short delivery timelines adversely impact public sector managers who need 
to balance being responsive to government with the operational constraints 
of large-scale change processes. This research extends current knowledge 
on how ambiguity around the longer-term goals for a change initiative cause 
conflict with both internal and external stakeholders. This research is 
important because managers need to understand how these characteristics 
affect the organisation’s behaviour to inform strategic change planning.  
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1 INTRODUCTION 
1.1 BACKGROUND TO THE RESEARCH 
When considering change in a public organisation, Lam (2004, p.118) 
describes bureaucratic organisations being traditionally viewed as, “good for 
dealing with routine problems, but highly rigid and unable to cope with 
novelty and change”. Contrary to what the theory suggests about change in 
public organisations, the radical change that was implemented in the case 
study organisation was reported to be very successful. The successful 
outcome of radical change in a highly resistant public sector agency raises 
questions about what is currently known about the public nature of 
organisations and how these characteristics might affect change. Analysis of 
the literature revealed gaps in current knowledge on the effect of the public 
nature of organisations on change and the research question was designed 
to address this gap in existing knowledge. In addition, the literature review 
revealed a range of insights about (a) the public nature of organisations and 
(b) the nature of organisational change, which provided an important 
conceptual foundation for addressing the gap in the literature.  
The Pre-filling Project, which is the focus of this case study, was part of the 
federal public sector agency’s larger scale change program, driven by the 
policy agenda of the Federal Government to achieve revenue gains by 
providing e-services to enhance government operations, improve public 
sector performance and management practices (Edwards, 2010). The Pre-
filling Project (as the name suggests) is the provision of income tax 
information delivered via e-tax (the agency’s lodgement system), an existing 
online lodgment product for an individual taxpayer to self-prepare and lodge 
their income tax returns. Pre-fill was also made available to populate 
personal income tax information into taxpayer returns for tax agents via the 
Tax Agent Portal (an existing online tax agent service provider) (Australian 
Tax Office [ATO], 2009). In addition to the policy intent of making it easier 
and more convenient for many taxpayers to complete their return, this project 
also sought benefits from improved income tax return data accuracy and to 
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support an improved risk-based approach to gathering information for 
compliance purposes (ATO, 2005a). 
For the agency the change process can be described as ‘radical’ in that it 
required new business processes, new management processes, a significant 
information and technology component, the cooperation of third-party data 
suppliers, and the cooperation of other government agencies. The scope for 
this research covers the process of change that occurred within the 
organisation between 2004 (when the project business case and project plan 
were written and the new system was initially piloted) to 2008 (when the new 
system moved into full implementation). The success of this change initiative 
was recognised by the Australian Government Information Management 
Office (AGIMO) of the Department of Finance and Deregulation who awarded 
the agency’s initiative as a finalist for the 2009 Excellence in e-Government 
Award, which highlights leading practice in the use of information and 
communications technology (ICT) by government (ATO, 2009). 
The Pre-filling Project is a suitable case for the proposed research for several 
reasons. First, the agency is dependent on government-appropriated 
resources, has an embedded bureaucratic structure that supports a strong 
emphasis on controls and on formal rules, and procedures and organisational 
goals are hierarchical (from the top-down). Bozeman (2007, 2013) draws our 
attention to the varied engagement modes of contemporary government 
activities that occur along a continuum between aspects of private enterprise 
(for example, joint ventures, contracting-out, public–private partnership) to 
the traditional model of public bureaucracy that is stable, predicable and 
mechanistic. The agency would therefore be positioned along this continuum 
at the highly change-resistant public sector end (Bozeman, 2007). In this 
way, for the purposes of this research, this organisation is representative of a 
traditional public sector organisation. Second, applying a description of 
radical change used by Bessant and Caffyn (1997), the case represents a 
radical change process because it was a discontinuous change across a 
range of organisational features and parameters to achieve significant 
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organisational development in response to a large-scale organisational 
process. 
Therefore, the representation of the theoretical constructs of the public nature 
of organisations and the uniqueness of how a successful radical change 
occurred in an organisation that the theory tells us should be highly resistant 
to change, provides the case with the potential to explain and therefore make 
a valuable contribution to understanding the behaviour of public sector 
organisational change, the phenomenon under study. 
The literature reviewed in this thesis finds that traditional approaches to 
conceptualising the public nature of an organisation are based on the 
traditional model of public bureaucracy. These approaches have focused on 
the single bureaucratic attribute, as portrayed in the ‘structural’ bureaucratic 
type approaches. This approach is based on the central concept of Weber’s 
bureaucracy (1947) as the efficiency of the administrative process sought 
through mechanisms of centralisation and control with a strong emphasis on 
controls and on formal rules and procedures that support stability, 
predictability and efficiency, and have values that are proposed to be highly 
resistant to change (Denhardt, 2004). Change in the public sector is 
understood to be constrained by these bureaucratic characteristics (Lam, 
2004). 
Pesch (2003) draws attention to the inadequacies of the traditional 
bureaucratic approach by stating that it does not account for the public 
administration task of providing an efficient design for the administrative 
apparatus to optimise political goals (democratic will) and therefore does not 
account for the effect of political authority in carrying out this task. This is 
important because managers need to understand how external political 
authority influences affect the organisation’s capabilities to inform their 
strategic planning. For example, an awareness of the constraints and 
opportunities resulting from external political authority influences and how 
they may translate into accountability requirements of red tape (Bozeman, 
2013). Lane (2000) argues that there is no single theory or concept of 
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bureaucracy that adequately portrays the distinguishing characteristics of 
public sector entities. Lane (2000, p. 69) draws our attention to “the 
multidimensional nature of the phenomena of bureau” within the public sector 
and to theories of publicness that have long been a central topic in public 
administration, although the term was not used until the 1980s (Bozeman & 
Moulton, 2011). 
According to Bozeman (2007, 2013), all organisations are public. Calling all 
organisations public is perhaps a bit extreme, but it does illustrate the need to 
consider the public aspects of organisational life (Nutt & Backoff, 1993) and 
draw attention to the degree to which public authority affects how 
organisations act because all organisations are influenced to one degree or 
another by public authority.  
In order to address limitations of single dimensional concepts of bureaucracy, 
Bozeman (2007) identified a model that expounds public characteristics as 
dimensions, rather than dichotomies, and organisations can be more or less 
public on each of these dimensions. It is therefore argued to be useful to this 
research because it draws attention to the breadth and depth of the public 
nature of organisational characteristics thereby enhancing the insights 
provided by the single-dimensional traditional bureaucratic approaches to 
support understanding of how they may affect change in organisations. The 
mechanisms of publicness identified in the literature were organised for this 
research into three categories. These three categories of theoretical effects 
represent the relationship between the public nature of organisations and the 
1) organisation environment, 
2) organisational goals, and 
3) organisational structures and control processes. 
In reviewing organisational change literature, the other central theme for this 
thesis, attention is drawn to the concept of organisational culture as a 
mechanism affecting change. It is suggested that an organisation’s preferred 
approach to successful change includes consideration of its culture, because 
culture is central to the development of all the other critical organisational 
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elements (Lane, 2000). A review of relevant literature for this research was 
found to be dominated by models of cultural control, mostly based on private 
sector environments. It is argued in this thesis that models of cultural control 
lack attention to the control-system/decision-making characteristics within 
elaborate institutional constraints (diverse groups, fragmented control, 
leadership levels and contested policy decisions), and do not account 
sufficiently for external political influences of public organisations that the 
literature tells us is important to the behaviour of public organisations 
(Bozeman, 2007). For example, the assumptions in Peters and Waterman's 
(1982) approaches to change are dominated by the top-down, rolled out, 
‘programmatic’ approaches providing step-by-step guides for managers and 
change agents and where unique features of public service are marginalised 
by the principles of business management and not prioritised as a key 
variable. 
This thesis identifies insights for the current investigation by applying an 
expression of culture as values (which incorporates some of Schein’s [1985] 
thinking within external adaption and internal integration in relation to 
culture’s functions) as applied in Hofstede et al.’s (1990) approach to culture. 
Hofstede et al. (1990) conceptualise culture as a change mechanism viewed 
as multidimensional and residing mainly at the level of practices as perceived 
by organisational members, that is, embracing a variety of task, structural, 
control-system and risk-tolerance characteristics, systems of reward, degrees 
of control and management behaviour. Founders'/leaders' values become 
members' practices through the specific structural and management 
arrangements of the organisation. This conceptualisation of change portrays 
organisational culture as an integrating and cohesive mechanism. Sinclair 
(1991) identified agreement in the literature that organisational culture mirrors 
structures and external contingencies, and are seen to support the formal 
bureaucratic structures of public organisations.  
This thesis brings together publicness literature and organisational change 
literature. Conceptualising culture in this way is proposed to provide insight 
for the current research investigation into how publicness affects change 
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because the underlying mechanisms of culture (as a mechanism for change) 
identified in this discussion (structural, tasks, control systems, reward, 
management characteristics) are reflected in the underlying mechanisms of 
the dimensions of publicness (organisational goals, structures, control and 
accountability mechanisms, stakeholder engagement and management 
processes). This provides an indication of how consideration of both bodies 
of literature—dimensional publicness theory and organisational change—can 
be helpful in understanding how the characteristics of public organisations 
may affect change as it provides reasons to expect the nature of publicness 
to affect change. 
1.2 RESEARCH QUESTION AND GAP TO BE ADDRESSED 
The literature review has indicated theoretical links are proposed to exist 
between processes of change and the processes of publicness, specifically: 
task, structural, and control-system characteristics. Previous studies applying 
a dimensional approach to publicness have focused on identifying the 
distinguishing characteristics, analysing organisations in relation to one or 
some of the characteristics, or portraying organisations as varying from most 
to least public along a number of identified dimensions along a continuum. 
While these research outcomes are not the focus of the current study, they 
do provide the opportunity to use the identified theoretical effects of 
publicness on which there is consensus in the literature, to examine what 
publicness is and how it works as a mechanism affecting change in the public 
sector. This provides an opportunity to build on existing theory and improve 
understanding of the nature of publicness and the behaviour of public sector 
organisational change.  
The aim of this research is to take the debate about public sector 
management away from the ‘one best way’ based on private sector 
circumstances and into models of organisational functioning that reflect their 
environmental and policy contexts. In contrast to the emphasis on order and 
centralised regulation impeding change, portrayed in the ‘structural’ 
bureaucratic type approaches to public administration and organisational 
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change, this study elucidates the public sector dimensions suggested by 
Bozeman (1987, 2007, 2013) and other key authors (Boyne, 2002; Pesch, 
2008; Rainey 1983, 2009; Moulton, 2009 ), of environmental, and process 
distinctions that characterise a contemporary public sector organisation. 
The research question arising from a review of recent research literature is: 
How does the public nature of organisations affect change? 
1.2.1 THEORETICAL FRAMEWORK 
To address the research question arising from this discussion it is pertinent to 
apply insight from both dimensional publicness theory and organisational 
change in understanding how the nature of publicness may affect change. In 
this way, the literature was used for the dual purpose of identifying gaps and 
also developing a framework which informed the data collection and analysis. 
It is argued that conceptualising change (and culture as a mechanism for 
change) as an integrating and cohesive mechanism that mirrors structures 
and external contingencies, and is seen to support the formal bureaucratic 
structures of public organisations provides insight for the current research 
investigation into how publicness affects change.  
As recommended by Yin (2009) to guide this study a theoretical framework 
was constructed from the existing theory in the fields of literature relevant to 
this enquiry. The theoretical effects of publicness identified in the literature 
and presented in Table 1, were organised for this research into three 
categories. These three categories of theoretical effects represent the 
relationship between the public nature of organisations and the 
1. organisation environment, 
2. organisational goals, and 
3. organisational structures and control processes. 
The theoretical framework applied in the study is presented in Table 1. This 
table shows the mechanisms associated with publicness in the three 
categories that represent the theoretical effects identified by key authors. 
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Table 1 Theoretical framework for the current study 
Category Theoretical effects of publicness 
 
Organisational 
environment 
 
 
 An intensive political influence 
 A reliance on financial appropriations 
 The imposition of short timeframes for delivery 
 A political cycle that can result in frequent changes of 
policy/agenda 
 The coercive nature of government activities (on external 
organisations).  
Organisational goals 
 
 
Often multiplicity, conflicting and complex goals. 
A vagueness or intangibility of goals as they are imposed 
through the political process rather than selected by the 
managers  
 Potentially conflicting demands of diverse constituencies 
and political authorities  
 The need to be responsive to stakeholder groups, 
integrating competing viewpoints
 Often multiplicity, conflicting and complex goals. 
Organisational 
structures and 
processes 
Bureaucracy and red tape 
 A focus on unnecessary and counter-productive 
processes and rules to control behaviour rather than on 
results and outcomes 
 Bureaucratic structure, characterised by a hierarchical top-
down management approach.  
Decision-making processes 
 Less decision-making authority and need to be flexible to 
juggle competing demands of external political relations 
(also termed ‘politicality’) with internal management 
functions  
 Limit objectives and follow an incremental decision-making 
pattern  
 A high level of scrutiny and negotiation in their decision-
making.  
Authority relations 
 Authority over subordinates and lower level staff is 
weakened due to institutional constraints, subunits and 
subordinates (with interest groups).
Sources: Bozeman (1987, 2007, 2013), Rainey (1983, 2009), Moulton (2009), Pesch (2008), 
Boyne (2002) and Lane (2000).  
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1.3 RESEARCH METHOD 
This research was undertaken with a qualitative case study method. As 
recommended by Burnham et al. (2004) the advantage of a case study 
approach is that data on a wide range of variables can be collected from a 
single group, institute or policy area. This method also provides a holistic 
account of the phenomena under investigation, which enabled a rich analysis 
of the contextual conditions that are highly pertinent to the study; in this case, 
the dimensions of publicness and ‘how’ they worked as a mechanism 
affecting change in the organisation (Burnham et al., 2004; Gummesson, 
2000). 
The ‘case’ and the unit of analysis was the organisational change processes 
that occurred in the public sector organisation to implement the significant 
change required for the Pre-fill Project. The analysis is bounded by the period 
from 2004 when the new system was piloted to 2008 when the project moved 
into full implementation. The single case in this study is a “purposeful” 
sample as an “information-rich case” that facilitated the opportunity to learn 
about the issues of central importance to the purpose of the research and 
understanding of the phenomena (Patton, 2002). The organisation is 
valuable as a case study because it is proposed to embody both a range of 
publicness dimensions, public bureaucracy cultural values, and the unique 
characteristics of radical change in a highly resistant public sector 
organisational culture, and yet contrary to the theory, a highly successful 
radical change was achieved. Therefore, in order to deeply explore the 
proposed underlying mechanisms this study purposefully chose a single case 
in a public sector organisation that reflected the unique attributes in question. 
The findings in this research are convincingly based on several different 
sources of information, namely documentation, archival records and in-depth 
interviews and followed a corroborative mode of analysis (Yin, 2009). The 
primary source of evidence for the current study was 29 in-depth interviews 
with agency staff (from a range of roles and responsibilities) and external 
stakeholders who were involved in the Pre-fill Project change process. As 
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recommended by Patton (2002), rich detailed data in-depth interviews were 
conducted with people who had directly experienced the change process 
implemented by the agency. The collection of documents and archival 
records from the agency had an important role in corroborating and 
augmenting evidence from the interviews (Silverman, 1993). 
The theoretical framework was used for the dual purpose of informing data 
collection and the analysis phases. Therefore, the three theoretical affects of 
publicness (as identified in the theoretical framework) as; 1) the 
organisational environment, 2) organisational goals and 3) organisational 
structures and processes, were used as an analytical lens through which the 
findings from analysis of the data were reported. Based on this approach, the 
findings are reported in three themes which broadly reflect the three 
theoretical affects. Theoretic thematic analysis was applied to data collected 
from in-depth interviews with informants. Textual analysis of the documents 
and archival records were used to describe the case and its context and to 
corroborate and augment evidence from the in-depth interviews (Creswell, 
1998). A rival question was proposed that some other influences (beside the 
public characteristics) were affecting change. 
1.3.1 LIMITATIONS / DELIMITATIONS 
The quality and credibility of this research are addressed with reference to 
the four tests used to establish the quality of empirical research, which are; 
construct validity, internal validity, external validity and reliability (Yin, 2009). 
With consideration to construct validity, the study used multiple sources of 
convergent evidence (interviews, documents and archival records), 
established a chain of evidence (sufficient citations and cross-referencing to 
the relevant source) and had key informants review the draft findings. This 
approach developed converging lines of inquiry to support a process of data 
source triangulation and corroboration (Creswell, 1998). A rival explanations 
approach, convergent data and thematic analysis were applied to address 
internal validity. The use of a case study protocol documenting data 
collection procedures (and therefore repeatable), detailed contextual 
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background on the case organisation and a case study database, one for 
evidence and another for reporting were used to enable another investigator 
to replicate the study. 
In addition, it was relevant to the quality of this research to also consider the 
objectivity of the researcher as an ‘insider’ and the retrospective nature of the 
study. The personal objectivity of the researcher as an employee of the case 
study organisation can be understood as both a strength and a weakness to 
the quality of the research. This aspect was addressed by fully accepting the 
character of its existence (as a condition of human enquiry) and to reflexively 
challenge the shared values and beliefs brought by the researcher to 
understanding the results determined within the methodology. This reflection 
was captured in a researcher identity memo written out by the researcher at 
the beginning of the study as a technique to capture expectations, beliefs and 
assumptions about the organisation and the project (Maxwell, 2005). The 
researcher’s position as an insider was made known to the informants on 
initial contact. The primary data was in the form of interviews that were 
retrospective of the events that occurred between 2004 and 2008. The time 
lapse can potentially cause memory lapses and rationalisation (Forgues & 
Vandangoen-Derumez, 2001). Forgues and Vandangoen-Derumez (2001) 
recommend several strategies that were applied to the current research to 
limit the effects of these biases. The interviews were focused on events that 
were relatively memorable to the interviewee. Interviewees were selected 
because of their high involvement in the pre-filling project, so it is more likely 
that events were easily remembered. To limit the effects of potential bias 
from memory lapses the interviewees’ memory was assisted with a timeline 
of critical events in the project’s history. The events timeline became a 
component of the participation sheet for interviewees to consider prior to the 
interview. The events timeline focused the experience of the interviewee and 
supported their reflection on events and processes 
As a single-case study this project will not have statistical generalisability 
(Yin, 2009). Analytical generalisabiltiy, however, can be applied in a case 
study that involves one case where a theoretical framework, as developed for 
Page 12 of 216 
the current project, is applied to data collection and analysis. The basis of 
theoretical generalisation lies in logic, rather than probability (Searle, 1999). 
1.4 JUSTIFICATION FOR RESEARCH 
For researchers of public sector change, the contributions of this research 
indicate that public management research is able to make progress in terms 
of both theory development and in identifying insights that will be useful to 
policymakers and practitioners. The findings from this research are important 
to understand and promote change in the public sector and provide a 
counterpoint to the view that public sector organisations’ characteristics 
necessarily impede organisational change and dynamism. The case study 
organisation is representative of the theoretical characteristics of a highly 
resistant public sector organisation and yet a radical change occurred in such 
an organisation. This is expected to be critical to understanding the particular 
case and therefore a valuable contribution to furthering our understanding of 
the behaviour of public sector organisational change. Public administrators 
need to understand how these influences affect the organisation’s 
capabilities to inform their strategic planning. Such matters are fundamental 
to the existence of public administration and play an important role in many 
public policy decisions. In this way, this study provided an opportunity to build 
on existing theory and improve understanding of the nature of publicness and 
the behaviour of public sector organisational change. 
The next section contains an overview of the contents of the remaining 
chapters of this thesis. 
1.5 FORMAT OF THIS THESIS 
This thesis is structured into five chapters, including this introductory chapter. 
The contribution of each chapter as part of the analytical framework is now 
discussed. 
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Chapter 2: Literature Review, was used for the dual purpose of identifying 
gaps and also developing a theoretical framework which informed the data 
collection and analysis phases of the research. This chapter therefore 
provides the theoretical foundations for understanding what the current 
literature tells us about public sector characteristics, what affects change in 
organisations and what the literature does and does not tell us about how the 
nature of publicness might affect change. This approach places the review 
within the domain of organisational management and public administration 
literature. 
Initially, the traditional bureaucratic organisational views and the concept of 
‘publicness’ is examined for insight into understanding public characteristics, 
a central topic of this thesis. Publicness theory and the main theoretical 
impacts identified in the literature by key authors are presented. Next, the 
scholarly literature on organisational change is examined for prior application 
and understanding of what affects change, the other central topic of this 
thesis. This discussion draws attention to the concept of organisational 
culture as a mechanism affecting change. It also reviews the application of 
private sector derived organisational change theories into the public sector 
and the limitations of the bureaucratic approaches that advocate applying a 
single discrete attribute to understanding public sector change. 
A theoretical link between the underlying mechanisms of dimensional 
publicness (as captured in the theoretical framework) in public administrative 
literature and organisational change is proposed. This gives insight into how 
the public nature of organisational characteristics  might affect organisational 
change. Previous studies applying a dimensional approach to publicness 
have focused on identifying the distinguishing characteristics, analysing 
organisations in relation to one or some of the characteristics, or portraying 
organisations as varying from most to least public along a number of 
identified dimensions along a continuum. Further, the literature review 
highlights gaps in the current literature that have not drawn on a rich analysis 
of what publicness is and how it works as a mechanism affecting change. 
While some of the current literature indicates a link, the underlying 
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mechanisms have not been explored in depth because this has not been the 
focus of previous research studies. 
To guide the study a theoretical framework is constructed from the existing 
theory in the fields of literature relevant to this enquiry, organisational change 
and public sector management. The main theoretical effects of publicness 
are applied in the current study’s theoretical framework, as identified in the 
literature by Bozeman (1987, 2007, 2013), Rainey (1983, 2009), Pesch 
(2008) and Boyne (2002).  
The contribution of Chapter 3: Methods is a discussion on the research 
design used in this study, covering the main issues that constitute a logical 
plan to answer the research question; the study’s question, the unit of 
analysis, the logical thinking that links the data collected to the research 
question and the strategies that were applied to analysing the findings. The 
background and context of the organisation on which the case is based is 
also introduced. Robust techniques to increase the quality of the research 
are discussed. 
The justification for the use of a single purposefully sampled case is 
provided. Both data collection and analysis are discussed with consideration 
to the theoretical framework that underpins this research. 
Chapter 4: Findings presents the findings from analysis of the interviews, 
documents and archival records. The theoretic thematic analysis of the data 
relied on the theoretical framework that led the study. This ensured that 
attention was paid to the organisational characteristics that conceptualised 
the public nature of the organisation in which these change process 
happened (Braun & Clarke, 2006). This analysis was assisted by the use of 
NVivo (version 9) software. Analysis and reporting of the copious data 
collected was organised to present the ‘case’ in a way that illuminated how 
publicness was affecting the change processes that occurred as guided by 
the three categories of theoretical effects in the theoretical framework 
(Patton, 2002). The three themes that represented the key processes 
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involved in the change were iteratively developed by grouping codes based 
on their relevance to explaining how the change occurred. Each of the 
themes are introduced and discussed in detail.. The findings are therefore 
organised into three main themes as follows: 
1. Characteristics of the organisational environment found to be affecting 
change relate to processes associated with the organisation’s funding and 
ownership. There is clear evidence of the presence of a political agenda 
that was instrumental in initiating and funding the project. The drive for 
change through a policy agenda and the appropriation of funding was 
found to be pivotal to the success of change. The funding was received 
very close to the start of the project and the government imposed very 
short timeframes from funding to delivery, which caused the project to 
‘speed up’ change processes. To work with the short delivery cycle, the 
agency changed traditional recruitment and selection and resourcing 
processes and gave more decision-making authority and flexibility to the 
project management. These findings are important in answering the 
research question because the processes related to the organisation’s 
environment found to be effecting successful change are not typical of 
how change was expected to happen within the context of a highly 
change-resistant public sector organisational culture.  
2. Characteristics of the organisational goals found to be affecting change 
relate to processes associated with the ambiguity of longer term goals, 
the processes associated with the engagement of stakeholders and the 
community, and how conflict was managed. The government had clearly 
established the short-term (operational) goals however there was 
ambiguity about the longer term policy intent from the government which 
impacted on the required systems design processes.  Design decisions 
were based on immediate operational needs rather than strategic 
requirements (with a view to the longer term sustainability). Successful 
engagement of the financial institutions was critical to achieving the 
project goals because as important third-party data providers they were 
asked to provide their data much earlier than required by legislation and 
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(preferably) electronically. Some third-party providers needed to make 
internal changes to adopt the new system. Successful engagement was 
achieved by senior executive agency staff engaging with senior decision-
makers in the ‘big four’ banks, and by personally communicating the 
tangible benefits of change to the stakeholders, which in turn raised 
awareness of the benefits with other stakeholders across the industry, 
securing engagement (without legislative change). The engagement was 
also facilitated by the agency’s co-design ideology, both during the early 
design stage (with a community consultation process) and during 
implementation (with a pilot approach).  
3.  Characteristics of the organisational structure and processes as 
control and accountability mechanisms found to be affecting change 
relate to processes associated with structure (the organisation and the 
project), decision-making and reporting. Considering structure - the hub 
and spoke structure of the project team positively impacted how internal 
stakeholders were engaged to do the work and how the project was 
transitioned into ‘business as usual’ on completion. This approach 
positively impacted the engagement of the required skills and reduced 
resistance because it placed control of operational and budgetary 
decisions with the spokes. In contrast, the bureaucratic siloed structure 
and the size of the organisation, was reported as an impediment to 
change because it did not facilitate the project team initially identifying all 
the relevant internal stakeholders, it also impeded potential stakeholders 
self-identifying and the diverse groups (who are independent of each 
other) understanding the role of other groups. While the hub and spoke 
project structure facilitated change by decentralising control of decisions, 
it necessitated additional reporting processes to provide assurance and 
maintain coordination and collaboration among the numerous teams.  The 
complexity of decision-makers across the bureaucratic organisational 
structure required staff to occasionally use non-traditional processes such 
as moving decisions ‘out of session’ of the scheduled committee meetings 
to meet the delivery timeline and the complexities of getting advice or 
sign-off from all the appropriate executives.  
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The penultimate chapter is Chapter 5: Discussion and Conclusions. This 
chapter presents the conclusions that can be drawn from the findings about 
how public characteristics worked as a mechanism affecting change within 
an Australian public sector organisation. Implications for existing theory and 
for practice are also presented. 
1.6 CONCLUSION 
This introductory chapter has established that the literature tells us that 
“changing public bureaucracies is difficult” and constrained by public sector 
characteristics, such as goals that are multiple and conflicting and hard to 
measure, the legislative decision-making process, influential stakeholder and 
interest groups, rigid organisational structures, the need to be responsive to 
political authority within short-term political cycles, a narrow span of control, 
an emphasis on procedures and underfunding (Rusaw, 2007, p. 347). 
This unique case raises the question about what is currently known about the 
characteristics of public organisations and how these ‘publicness’ 
characteristics affect change. The well-known conditions for successful 
change in the private sector identified by Kotter (1996) and the success 
conditions in the public sector developed by Fernandez and Rainey (2006) 
represent the major theoretical perspectives (signifying a considerable body 
of research) on change management in public organisations, but do not 
account for the characteristics of public organisations and how these 
‘publicness’ characteristics affect change. 
This chapter has also outlined the method employed to answer the research 
question and gain a rich account of how the characteristics of publicness 
affect change. This chapter justifies the need for research to be undertaken 
and has situated the study within the literatures on organisational change, 
culture and public administration. It has also identified that a dimensional 
‘publicness’ approach to address the limitations of the bureaucratic 
approaches that advocate applying a single discrete attribute and the new 
public management approaches, which marginalise publicness in favour of 
Page 18 of 216 
the principles of private sector business management. This chapter has 
introduced the basis for the three effects of public organisations (known as 
publicness) applied in this study’s theoretical framework as crucial 
considerations. Significantly, this chapter has identified that a publicness 
approach has, until now, been overlooked in organisational literature to 
understanding ‘how’ change processes work in the public sector. 
This chapter also presented the research design, incorporating a single 
‘purposefully’ sampled case and methodologies used in this research 
including in-depth interviews, archival records and documents. Finally, the 
format of the thesis was outlined. Having established the basis on which this 
thesis is structured, the following chapter provides a review of the key 
literature applicable to the research question and based on the relevant 
literature proposes the research question and the theoretical framework for 
this study. 
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2 LITERATURE REVIEW 
2.1 INTRODUCTION 
This chapter provides the theoretical foundations for understanding the main 
topics of this investigation: the public nature of organisations and 
organisational change. Analysis of the literature revealed gaps in the current 
knowledge on the effect of the public nature of organisations on change. The 
research question presented in this chapter was designed to address this 
gap in existing knowledge. In addition, this chapter presents the insights 
revealed by a review of the literature about (a) the public nature of 
organisations and (b) the nature of organisational change. Insights from the 
literature are used for the dual purpose of identifying gaps and also 
developing a theoretical framework which informed the data collection and 
analysis phases of this research. This review will therefore examine the 
current literature pertaining to the key concepts that frame this research (a) 
what does the literature tell us about the public nature of organisations, (b) 
what does the literature tell us about change in public sector organisations, 
and (c) what insights does the current literature provide about how the nature 
of public organisations might affect change. This approach places the 
literature review within the domain of organisational management and public 
administration literature. 
Initially, the current literature was examined for insight into what it tells us 
about public sector characteristics. This examination found the traditional 
bureaucratic organisational view highlights that change in the public sector is 
understood to be constrained by bureaucratic characteristics (Lam, 2004). 
This view is based on Weber’s bureaucracy, characterised as the efficiency 
of the administrative process sought through mechanisms of centralisation 
with a strong emphasis on controls, formal rules and procedures that support 
stability and predictability (Denhardt, 2004). However, the traditional 
bureaucratic approach does not fully account for the public administration 
task of providing an efficient design for the administrative apparatus to 
optimise political goals (democratic will) and therefore does not fully account 
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for the effect of political authority in carrying out this task (Pesch, 2003). Lane 
(2000, p. 69) draws our attention to the “multidimensional nature of the 
phenomena of bureau” within the public sector and this brings the attention of 
this review to theories of publicness, which have long been a central topic in 
public administration. 
The dimensional publicness theory was developed in the 1980s by Bozeman 
(1984, 1987, 2007, 2013) who identified distinctive dimensions of public 
organisations as the instruments used to implement public purpose. The 
model expounds that public and private characteristics are dimensions, 
rather than dichotomies, and organisations can be more or less public on 
each of these dimensions. The main theoretical impacts of publicness 
pertaining to this study are then identified in three categories as 1) the 
organisational environment, 2) organisational goals and 3) 
organisational structures and processes, based on research by Bozeman 
(1987, 2007, 2013), Boyne (2002) and Rainey (1983, 2009).. 
Next, the scholarly literature on organisational change was examined for prior 
application and understanding of what affects change, the other central topic 
of this thesis. This discussion draws attention to the concept of organisational 
culture as a mechanism of change. It is suggested that an organisation’s 
preferred approach to successful change includes consideration for its 
culture because culture is central to the development of all the other critical 
organisational elements (Lane, 2000). A review of relevant literature for this 
research was found to be dominated by change models that use 
mechanisms of cultural control, based on private sector environments. It is 
argued in this review that change models based on cultural control lack 
adequate attention to the control-system/decision-making characteristics 
within elaborate institutional constraints (diverse groups, fragmented control, 
leadership levels and contested policy decisions). They also do not account 
sufficiently for external political influences of public organisations, which the 
public dimensional literature tells us is important to understanding the 
behaviour of public organisations (Bozeman, 2013). 
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This review then identifies insights from conceptualising change as an 
expression of culture. Hofstede et al.’s (1990) conceptualisation of change is 
as a multidimensional mechanism residing in the culture of the organisation, 
mainly at the level of practices as perceived by organisational members. That 
is, a change mechanism embracing a variety of task, structural, control-
system and risk tolerance characteristics, systems of reward, degrees of 
control and management behaviour. Founders’/leaders’ values become 
members' practices through the specific structural and management 
arrangements of the organisation. This conceptualisation of change portrays 
organisational culture as an integrating and cohesive mechanism of change. 
Conceptualising change in this way is proposed to provide insight for the 
current research investigation into how publicness affects change, because 
the underlying mechanisms of culture (as a mechanism for change) identified 
in this discussion (structural, tasks, control systems, reward, management 
characteristics) are reflected in the underlying mechanisms of the dimensions 
of publicness (organisational structure, control characteristics, and 
management processes and values). This provides an indication of how 
consideration of both bodies of literature, dimensional publicness theory and 
organisational change, can be helpful in understanding how the 
characteristics of public organisations may affect change. It does this by 
providing reasons to expect publicness mechanisms to affect change and 
there is some literature indicating a link, but it has not been explored in 
depth. In particular, the literature on change has not drawn on a rich analysis 
of what publicness is and how the processes work as a mechanism affecting 
change.  
Previous studies applying a dimensional approach to publicness have 
focused on identifying the distinguishing characteristics, analysing 
organisations in relation to one or some of the characteristics or portraying 
organisations as varying from most to least public along a number of 
identified dimensions along a continuum. While these research outcomes are 
not the focus of the current study, they do provide the opportunity to use the 
theoretical effects of publicness (identified in the early discussion) on which 
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there is consensus in the literature, to examine what publicness is and how it 
works as a mechanism affecting change in the public sector. On this basis, 
the application of dimensional publicness theory and organisational change is 
proposed to be helpful in understanding how the public nature of 
organisations may affect change. Therefore, a theoretical framework based 
on the underlying mechanisms of publicness (identified in the literature by 
Bozeman (1987, 2007, 2013), Boyne (2002) and Rainey (1983, 2009).is 
presented to support this approach. 
2.2 CONCEPTUALISING THE PUBLIC NATURE OF 
ORGANISATIONS  
This review begins with a discussion of how bureaucratic approaches to 
organisational behaviour view change in the public sector. The relevant 
literature is examined for insight into understanding internal characteristics 
such as structure, tasks, rules and regulations are understood to work as 
mechanisms that control how public organisations behave. 
2.2.1 PUBLIC ORGANISATIONS AS BUREAUCRACY 
The concept of ‘bureaucracy’ is a theoretical term that has traditionally been 
applied to describe the characteristics of a public organisation (Lane, 2000; 
Stewart & Kimber, 1996). This concept is now considered for its usefulness in 
elucidating the characteristics of public organisations for this research. 
For Weber (1947), who fathered the study of bureaucracy, a bureaucratic 
organisation is one controlled through a hierarchical structure in which the 
authority to make decisions is derived from an impersonal rational-legal order 
(Stewart & Kimber, 1996). The advantages of this organisational type, Weber 
(1947) claimed, are that it enables standardised processes to be applied to 
any type of raw material whether making widgets or pension applications 
(Stewart & Kimber, 1996). The central concept of Weber’s bureaucracy is the 
efficiency of the administrative process sought through mechanisms of 
centralisation and control (Denhardt, 2004). Considering Weber’s model of 
bureaucracy for the current research means understanding the internal 
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characteristics such as rules and regulations as mechanisms that help 
control how public organisations work within the law to achieve certain 
objectives through specified processes. A further impact of the law is the 
limitations on the way public organisational structures and functions can be 
instituted and carried out. 
Mintzberg (1979) furthered Weber’s (1947) concept of a bureaucratic 
organisation with a focus on the structural variations of their control patterns, 
identifying the professional and the machine bureaucracy (Stewart & Kimber, 
1996). The machine (or traditional) bureaucracy was identified by Stewart 
and Kimber (1996) as characteristic of Australian public sector departments 
of the 1980s. Mintzberg describes the characteristics of machine (or 
traditional) bureaucracies as: 
Highly specialized, routine operating tasks, very formalized procedures in the 
operating core, a proliferation of rules, regulations and formalized 
communication throughout the organisation, large-sized units at the operating 
level, reliance on the functional basis for group tasks, relatively centralized 
power for decision making, and an elaborate administrative structure with a 
sharp distinction between line and staff. (1979, p. 315) 
More recently, the core attributes of a public organisation/bureaucracy are 
defined as; following of rules and protocols, high reliance on supervision, and 
an expectation that tasks and decisions will be well scripted, including by 
information technology systems used in the organization (Considine & Lewis, 
2003). Lam (2004, p. 118) describes machine bureaucracy as “designed for 
efficiency and stability. Good for dealing with routine problems, but highly 
rigid and unable to cope with novelty and change.” 
Scott and Falcone (1998) argued that much of the business literature had 
given inadequate attention to the concept of external political authority as an 
environmental constraint that is important to public/private organisational 
distinctions. Pesch (2003) also draws attention to the inadequacies of the 
traditional bureaucratic approach, stating that it does not account for the 
public administration task of providing an efficient design for the 
administrative apparatus to optimise political goals (democratic will) and 
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therefore does not account for the effect of political authority in carrying out 
this task. This is important because managers need to understand how 
external political authority influences affect the organisation’s capabilities to 
inform their strategic planning. For example, an awareness of the constraints 
and opportunities resulting from external political authority influences and 
how they may translate into accountability requirements of red tape 
(Bozeman, 2013). In addition, insight into how structural and procedural 
changes can be managed to effectively cope with political authority 
influences can enhance managerial and organisational effectiveness (Pesch, 
2008). Unlike the traditional bureaucratic approach, public choice theory 
accounts for the effect of political authority by highlighting the right of political 
leaders to control the bureaucracy. Public choice theory is therefore 
examined for insight into how to it understands the influence of external 
political authority to effect the organisation’s behaviour. 
2.2.2 PUBLIC CHOICE THEORY 
 
Public choice theory implies that the political influence of the Minister be 
given to selecting officials and to ensure his/her wishes were followed, 
backed by set objectives and suitable incentives and penalties to get the job 
done. It is often used to explain how political decision-making results in 
outcomes that conflict with the preferences of the general public (Self 1997). 
This theory is based on three elements, the first is that in public choice theory 
(which is based on economic theory) man is conceptualised as an ‘actor’ 
driven by rational, selfish and maximising economic motivations.  This theory 
aligns with Taylor’s notion that human beings are motivated by purely 
individualistic self-interest (Parsons 1995). Although individual motives vary, 
the bureaucrat’s aim is always self-interest primarily pursuing their own 
private interests in money and status and not working collectively for some 
public interest (Self 1997). This is conceptualised as ‘collective interests’ (or 
shared goods) because although man is acting on economic motivations he 
is only able to construct collective interests based on the aggregation of self-
interests (Parsons 1995).   
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The second aspect is the concept that public goods are the output of public 
agencies and are highly indivisible – that is a public good (such as national 
defence) which is available to one person is by its nature available to all 
citizens (Lane 2000). Within this concept it is seen that individuals engage in 
collective actions (to gain the benefit of public goods and services) that result 
in public agencies allocating decision making capabilities in order to respond 
to these individual preferences (Lane 2000). The third aspect relates to the 
idea that different kinds of decisions structures (decision making rules and 
arrangements) will have a different effect on the behaviour of individuals as 
they seek strategies of maximization (Denhardt, 2004).  
 
Self (1997) criticises this theory as providing a very one eyed view of the 
relationship within government as it excludes the (legal) responsibility of 
bureaucrats to Parliament and the public for fair administration. As it is 
concerned only with the bureaucrat’s behaviour it does not account for the 
more complex relationships, such as the political administrative dichotomy, 
which provides greater opportunities to exploit control for personal ends.  
Similarly, Parsons (1995) notes the narrow definition of human behaviour 
applied in this theory fails to take account of the possibility that human 
behaviour is far more complex than crude ‘self interest’.  Further, as a theory 
it undermines collective traditions of teamwork and public service ethics and 
the preservation of organisation memory (Self 1997). Self (1997), theorises 
that it is doubtful that bureaucracy can work effectively or fairly without these 
traditions. The public choice theory notion that human beings are motivated 
by purely individualistic self-interest does not provide insight into the current 
research question of how public organisations characteristics work as a 
mechanism for change. In addition, it excludes consideration of the legal 
underpinnings of the public organisations.  
2.2.3 THE MANAGERIAL PERSPECTIVE 
 
Opposing the public choice perspective on the practice and theory of public 
sector analysis is the managerial framework. Challenging the view of the 
public choice advocates from a managerial perspective was Mayo who 
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concluded from the results of the Hawthorne Experiments (in 1949) that 
group behaviour and informal relationships were central to individual 
performance and decision making (Parsons, 1995). Maslow (based on his 
1943 paper) furthered this by proposing that the motivations of people within 
an organisations were more varied that simply ‘maximising of interests’ and 
was shaped by a hierarchy of five human needs.; physiological, security and 
safety, belonging or affection, esteem and ego and self-actualisation 
(Parsons, 1995). Mayo and Maslow (recognised as founding members of the 
human relations/humanist school) recognise that public policy does involve 
individual decision making but based on empirical evidence advocate that 
this takes place in a group setting. The Humanists claim that employees are 
unique individuals with goals, needs, desires whose individualism is defined 
in part by participation in the group. Despite the human relations theorists 
providing a strong critique against the ‘individualist’ approach of public 
choice, ‘new public sector management’ theory emerged as a convergence 
of the human relations school and the underpinning assumptions of public 
choice theory (Parsons, 1995). New public management theory is now 
discussed for its contribution to conceptualising the public nature of 
organisations.  
2.2.4 NEW PUBLIC MANAGEMENT THEORY 
 
New public sector management, a term formally conceptualised by Hood 
(1991), endeavours to make management of the public sector more 
‘business-like’ by adopting techniques that were once thought of as private 
sector methods. Similar to the public choice approach new public sector 
management approaches aim to establish more control over organisation 
and the people within them but use human relation modes of discipline (Hood 
& Peters, 2004). The corporate management approach has been an 
influential approach in new public sector management. This approach has a 
cultural aspect which has been widely applied to public sector management 
most commonly by Peters and Waterman (1982) and Handy (1976). This 
approach responded to the pressure of cost cutting, the need for value for 
money (increased efficiencies) and a drive for a more business like culture. It 
Page 27 of 216 
advocates the use of the budgetary process to bring about change in the 
public sector, for example performance appraisal as a technique in applying 
financial control as a way of achieving objectives more effectively (Thompson 
1990).  Management by objectives (MBO) is another of the influential 
techniques that emerged from this approach that aims to integrate the goals 
of the individual and the goals of the organisation (Drucker, 1954). MBO is 
designed to address issues associated with changing cultures by changing 
people. They are a mix of carrot and sticks to encourage administrators and 
managers to modify or adapt their behaviour to attain corporate instead of 
departmental, individual or professional goals (Hood & Peters, 2004).  
 
Another key theme in New Public Management was based on the best seller 
Reinventing Government by David Osborne and Ted Gaebler (1992), that 
popularised the claim that the priority for public management reforms was a 
replacement of “rules based, process-driven” routines by increasing a focus 
on a “results orientation”. The theory was based on shifting control - 
decreasing emphasis on processual controls over public sector managers, to 
be balanced by an increased emphasis on evaluating results and thus add 
value to public services. Hood and Peters (2004) warn that the uncritical and 
universal adoption of poorly grounded organisational management design 
based on claims of administrative reform, such as the New Public 
Management approach to public sector management, frequently adopt the 
‘one-size-fits-all’ approach to bureaucracy that they claim to be supplanting. 
This was found to be the case by implementation studies in the United States 
and United Kingdom (Hood et al 1999; Jones and Hoggett 1999). These 
studies found process controls over bureaucracies were in many cases 
retained and augmented and that increased formality and regulation was 
imposed on public organisations during the reform period. In another cross-
national study, Pollitt et al (1999) found that evaluation and audit of public 
organisations in all cases remained largely processual and compliance 
oriented, at odds with the implementation of services in a results orientation.  
While the ‘fad’ of New Public Management may have faded, the challenges 
of public management and delivering public services effectively, that the 
theory reported to address, are still prominent. Recently Wanna (2007) 
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highlighted some of the current issues in implementing public services and 
the need for of cultural alignment between agencies and policy intent. To 
build an implementation culture, aspects for attention include; the suitability 
of traditional administrative organisations for delivery, how the intentions of 
government are communicated to the delivery agency and policy intent is 
indicated to client groups (Wanna, 2007). These aspects, related to structure 
and stakeholder management are some of the more difficult aspects of good 
implementation. Wanna’s review of implementation strategies found agencies 
do not adequately identify barriers to successful delivery, department culture 
and administrative practices do not align with the policy goals of government 
and departments lack the flexibility to cope with changes to manage as policy 
priorities change. Project management, planning and risk assessment, and 
implementation planning have also been found to be inadequate.  
 
In summary, public sector characteristic are not a single discrete attribute, as 
portrayed in the ‘structural’ bureaucratic type approaches. Lane (2000) 
argued that there is no single theory or concept of bureaucracy that 
adequately portrays the distinguishing characteristics of public sector entities 
and this leads to ambiguity and various meanings applied to the concept in 
specific organisational contexts. Nor does it support an agreed empirical 
procedure that could test how bureau (as a theoretical term) operated (Lane, 
2000). Hood and Peters (2004) warn that the uncritical and universal 
adoption of poorly grounded organisational management design based on 
claims of administrative reform, such as the New Public Management 
approach to public sector management, frequently adopt the ‘one-size-fits-all’ 
approach to bureaucracy that they claim to be supplanting. Of interest to 
answering the research question is the insight that Wanna’s (2007) review of 
implementation strategies provides into the importance of public sector 
organisational aspects related to structure and stakeholder management in 
the successful implementation of public services. Lane (2000, p. 69) draws 
our attention to “the multidimensional nature of the phenomena of bureau” 
within the public sector and this brings attention to theories of publicness that 
have long been a central topic in public administration, although the term was 
not used until the 1980s (Bozeman, 2013). Unlike the traditional bureaucratic 
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approach, theories of publicness do not view public sector characteristics as 
a single discrete dimension but rather as multidimensional characteristics 
(Goldstein & Naor, 2005). The underlying concept is that organisations 
should be viewed in terms of their mix of external political and economic 
influences as all organisations are strongly influenced by both economic and 
political forces (Bozeman & Moulton, 2011). The theoretical basis of these 
theories is now examined for insight into understanding the public nature of 
organisational characteristics, a central topic of this thesis. 
2.2.5 EMPIRICAL PUBLICNESS THEORY 
Theories of empirical publicness (also called organisational publicness) seek 
to explain organisations, their behaviour and management (Bozeman & 
Moulton, 2011). These theories use a variety of frameworks based on the two 
underpinning versions of conceptualising public organisations, the ‘legal’ and 
the ‘social scientific’ perspectives. These two underpinning 
conceptualisations combine the two public administration conceptual 
principles, the economic approach and the political approach (Moulton, 2009; 
Pesch, 2008). The economic version deals with the publicness of ‘the 
production of public goods’ and the political version sees publicness from the 
way organisations influence the course of government and society, that is, 
from a ‘public interest’ perspective. Each is understood on different 
assumptions and based on different ontological descriptions of publicness 
developed in modern political theory (Bozeman & Bretschneider, 1994; 
Pesch, 2008) 
A publicness approach understands public organisations as having legally 
based purpose, operating within extensive systems of rules and regulations, 
providing goods and services to clients who have rights and privileges set by 
legislation rather than market-driven needs and wants (Rusaw, 2007). In this 
way, the interpretation and implementation of the law are of central 
importance to public organisations (Gortner, Nichols, & Bell 2007). Tasks of 
public sector administration remain, in critical respects, different from a 
business organisation because they draw on powers of coercion and taxation 
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that have no market parallel (Self, 1997). In addition, they work under 
obligations of ‘due process’, social equity and responsiveness, which have no 
parallel. Therefore, public organisations are understood to provide an 
efficient design for the administrative apparatus to optimise political goals 
(democratic will) within the distinctive context of the public sector 
environment. They do this with an emphasis on efficiency, the image of 
neutrality and instrumentality and the ideal that centralisation of the 
administration apparatus (with civil servants) is the only reasonable means of 
efficiency and thus social welfare, underpinned by law (Pesch, 2003). In this 
way, the primary constraints on the operation of public organisations are 
imposed by the political system rather than the economic system (Dahl & 
Lindblom, 1953). 
The concept of publicness has three conceptual frameworks, derived from 
two contravening ontological descriptions of publicness that have been 
developed in modern political theory (Pesch, 2008). This contradiction lies in 
the way the relationship between the public and private spheres are 
ontologically opposed. The first ontological description of publicness, which is 
dominant in modern organisational study, contends that the public sphere is 
derived from and composed of an aggregate of private spheres. This infers 
that privateness ontologically precedes publicness. The second ontological 
description of publicness claims that the public sphere ontologically precedes 
a loose gathering of private spheres (Pesch, 2008). These different 
conceptualisations are based on the etymological roots of the terms public 
and private based in Greek and Roman thought. From these contravening 
ontological descriptions of publicness are three conceptual frameworks—the 
generic, the core and the dimensional frameworks. The third version, the 
‘dimensional’ approach, is dominant of the three models of publicness, and a 
variant of the first ontological description of organisational publicness. It is 
based on the notion that people form collectives before they form political 
associations (Pesch, 2008). A study of research and development (R&D) 
labs by Scott and Falcone (1998) compared the relative utility of the three 
publicness approaches using a national sample of public, private and hybrid 
R&D laboratories. Their study supported research that demonstrated the 
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utility of the dimensional approach to studying organisational characteristics 
by showing that sectoral status and political authority influence behaviours 
and are important to understanding organisational behaviour. Bozeman and 
Bretschneider (1994) studied a sample of U.S. research and development 
laboratories to test the explanatory value of the core and dimensional 
approaches. The results suggest that both approaches tap unique 
characteristics of publicness and contribute to a more complete 
understanding of the role of publicness in organisational studies; however, 
the dimensional publicness approach provides a more powerful explanation 
than core publicness. The dimensional approach also accommodates the 
multidimensional nature of the phenomenon of ‘bureau’ within the public 
sector highlighted by Lane (2000). Dimensional publicness theory is now 
considered in more detail for its value in conceptualising and guiding this 
research. 
2.2.6 DIMENSIONAL PUBLICNESS THEORY 
The dimensional publicness theory was developed in the 1980s by Bozeman 
(2013) who identified four distinctive dimensions of public organisations as 
the instruments used to implement public purpose—ownership, goal setting, 
funding and control—into a ‘dimensional’ model. The model expounds that 
public and private characteristics are dimensions, rather than dichotomies, 
and organisations can be more or less public on each of these dimensions. 
Underpinned by these four dimensions, this model gives particular attention 
to organisation resource processes and other fundamental organisational 
activities such as goal setting, structuring and design and organisational 
maintenance (Bozeman, 2013). 
The underlying mechanics of dimensional publicness theory are articulated 
by Bozeman (2013, p. 177) as: 
organizations subject to constraints of political authority or dependent on 
political authority for resources behave differently owing to the ‘imprint’ of public 
ties. This imprint usually involves a more intensive regulatory environment, 
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increased accountability, and perhaps increased ‘red tape’, more extensive 
political oversight, and greater public visibility. 
Publicness theory asserts that public organisations are different because 
their organisational structures and processes are shaped profoundly by their 
external political environment (Bozeman, 2013; Pandey, 2010). However, 
rather than viewing public and private organisations as distinctly different, 
based on which sector they operate in or their legal status, this approach 
considers all organisations as being influenced by both political authority and 
economic authority thus providing flexibility to understand the behaviour of 
the range of organisational types on a continuum between more public and 
more private. Bozeman (2013) claims that few, if any, organisations are 
purely public or purely private but rather are influenced by a mix of public and 
private authority. Therefore, some government organisations are more public 
than others and some private organisations are more private than others. In 
this approach, publicness is a general measure of governmental influence. It 
is assumed that various levels of publicness are directly associated with 
changes in organisational behaviour (Emmert & Crow, 1988). 
As a view on the study of organisations, a publicness approach can be seen 
to be the polar opposite of the generic or traditional view of organisations 
(Rainey, 2009). Recognising publicness in this way allows an understanding 
of the dimensional nature of political and economic authority and focuses 
attention on the effects of these dimensions on a variety of organisational 
behaviours and outcomes (Bozeman & Moulton, 2011). A publicness 
approach therefore accords attention to the multidimensional characteristics 
and the influence of the political sphere in which public organisations 
operate, which are notably not fully accounted for in a bureaucratic approach. 
Furthermore, a publicness approach to understanding public sector 
organisational behaviour is of interest to this research because the focus of 
this research is not whether public and private organisations are different or 
what those differences are or how (because of differences) change might be 
different in public organisations. For these reasons, this approach is now 
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further discussed for how it may help to conceptualise the public nature of 
organisations for the current case study. 
Bozeman (1984) provided empirical support for publicness using an historical 
analysis of eleven major U.S. firms in the aerospace industry to identify 
publicness dimensions among a group of organisations that were privately 
owned. This research applied the dimensions on the kind of authority an 
organisation exerts and connected publicness to ‘political authority’ and 
‘economic authority’. In the case of one firm, government contracts 
represented only 11% of their sales base but in another it was more than 
90%. The idea of the paper was to show that it is possible to predict certain 
attributes and behaviours of private firms according to their publicness, 
measured in this manner (Bozeman, 2013). He theorised that economics and 
politics are two distinct processes concerned with either scarcity of resources 
or with elites taking decisions and this distinction runs through all kinds of 
organisations. Bozeman’s (1987) later research in R&D organisations 
attempted to predict their performance and their product mix, identifying that 
public managers show a general tendency for their roles to balance both the 
controls and context of political interventions and administrative process 
constraints. Bozeman and Bretschneider’s (1994) study operationalised 
publicness in terms of multiple dimensions, examined the mix of market and 
political impacts of resources, goal setting, composition of personnel and 
structure and technology in R&D organisations (Bozeman & Moulton, 2011). 
The next section considers what the literature tells us about how a public 
organisation is conceptualised  by dimensional publicness theory. 
Public agencies are owned collectively by political communities such as 
elected municipalities or national governments (Goldstein & Naor, 2005). 
Ownership is associated with inherent differences in management practices 
(Boyne, Jenkins, & Poole, 1999). For example, public organisations are 
believed to have management styles that are less innovative, productive, and 
progressive (than private firms). Private sector firms may be more likely to 
seek out and emulate the practices of their more successful rivals, in 
response to competitive pressures (Andrews, Boyne, & Walker, 2011). Public 
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managers do not usually obtain direct financial benefits from better 
performance or outcomes as their salary is not linked to the financial success 
of the organisation (Andrews et al., 2011). 
Public agencies are funded and controlled by political authority and this is 
likely to mean that organisations have priorities/goals set for them. Goal 
setting is defined as the organisation focus or agenda (Goldstein & Naor, 
2005). These priorities can change with a new government and/or minister, 
and the fulfilment of political expectations is monitored and managerial 
behaviour is regulated (Nutt & Backoff, 1993). 
Public sector organisations are largely funded from taxation rather than fees 
paid directly by customers. In many cases, funding comes ‘en bloc’ from 
political sponsors rather than discrete sums in exchange for goods or 
services, which may reduce effectiveness and subsequent consumer 
satisfaction. In addition, only the bureaucrats (rather than politicians) are 
likely to know the real cost of supplying a service and can increase funding 
estimates to meet their political sponsor’s demands for a specified quantity 
and quality of output (Andrews et al., 2011). 
Public agencies are controlled by political force, not market force, so 
behaviour is assumed to be constrained by political demands and regulations 
rather than customer demands and competitive pressures (Boyne, 2002). 
Forms of political control in the public sector include audit, inspection, 
performance reports, the submission of plans, and limits on budgetary 
autonomy. The regulation of public organisations becomes easier as more 
control mechanisms are implemented by political principals (Ashworth, 2002). 
However, controls may have an adverse effect on the performance as it 
subjects the public organisation to multiple authorities who can impose 
conflicting demands. This, in turn, can reduce the success of achieving 
outcomes that require strategies and organisational arrangements that 
oppose the organisation’s control structures (Andrews et al., 2011). In 
addition, meeting accountability requirements and dealing with regulatory 
authorities may undermine the efficiency and effectiveness of a public 
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organisation to successfully deliver services. Aternatively, political control can 
be required to enhance the equity of public services (Andrews et al., 2011). 
To further the investigation on how the public nature of organisations (also 
referred to as publicness) may affect change, this review will now consider 
the scholarly literature on organisational change for prior application and 
understanding of what affects change, the second key concept of this thesis. 
2.3 MECHANISMS OF ORGANISATIONAL CHANGE 
To investigate the other central topic of this thesis the scholarly literature on 
organisational change is now examined for prior application and 
understanding of what affects change in public sector organisations? 
Consideration is given to insights from models and approaches to 
organisational change. This discussion draws attention to the concept of 
organisational culture as a mechanism affecting change and culminates in a 
review of application of organisational change theories in the public sector. 
The limitations of the bureaucratic approaches that advocate applying a 
single discrete attribute to understanding public sector change is also 
discussed. 
2.3.1 MODELS AND APPROACHES TO ORGANISATIONAL 
CHANGE 
Kanter (1992, p. 279) described organisational change as 
the crystallisation of new possibilities (new policies, new behaviours, new 
patterns, new methodologies, new products or new market ideas) based on the 
reconceptualized patterns in the institution. The architecture of change involves 
the design and construction of new patterns, or the reconceptualization of old 
ones, to make new, and hopefully more productive actions possible. 
The stream of research relating to understanding change in the public sector 
contains various models and frameworks. The two most prevalent 
approaches are the teleological (purposeful/planned) and the evolutionary 
(contingency/adaptive) (Burnes, 1996). Both of these have long histories and 
have been described as having characteristics that represent a dichotomy 
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(Kezar, 2001). Researchers often combine elements of these basic schools 
of thought into more specific theories to explain processes of change in a 
specific organisational context and to account for development and change 
that extends over space and time (VandeVen & Poole, 1995). They are the 
two most commonly combined approaches as the weakness of one is said to 
be balanced by the strengths of the other (Burnes, 2004). Many of the 
models under both approaches are loosely founded on Lewin’s (1947) steps 
or phases of change (Fernandez & Rainey, 2006). Both are process 
approaches that are used in three ways in the literature: as a logic used to 
explain a causal relationship in a variance theory, as a concept that refers to 
how and why things change for individuals or organisations, and as a 
sequence of events that describe how things change over time (Pettigrew, 
Woodman, & Cameron, 2001). As the focus of the current research study is 
‘how’ publicness works as a mechanism affecting change, it is relevant to 
consider the two commonly used process approaches to organisational 
change (teleological and evolutionary) for the insight they provide into 
answering the research question. 
2.3.1.1 Teleological approach 
Lewin’s earliest model of change can be classified as a teleological approach 
or, as it is commonly known, a planned change approach involving three 
phases; ‘unfreeze’, ‘change’ and ‘’refreeze (1951, as cited in Latta, 2009). It 
is based on the need for an organisation to discard old behaviour, structures, 
processes and culture before successfully adopting new approaches. It 
assumes that organisations are purposeful and adaptive. The process of 
change is therefore rational and linear and managers are seen as 
instrumental to the process (Kezar, 2001). Internal organisational features 
and decisions (rather than the external environment) are the impetus for 
change, which is dependent on detailed plans, phases or steps. Key 
variables in the change process are planning, assessment, incentives and 
rewards, stakeholder analysis and engagement, leadership, scanning, 
strategy, restructuring and reengineering. At the centre of the process is the 
‘change agent’, the leader who uses rational scientific management tools to 
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set expectations, model, communicate, engage and reward staff. There is an 
emphasis on cultural values, attitudes and organisational norms, and 
individual factors that inhibit change (Kezar, 2001). 
Kotter (1995), in a report on his observations of more than 100 attempts at 
organisational change, found that change typically occurs in multiple steps or 
phases that take considerable time to implement and that missing or 
mistakes in a step or phase can cause delays or failure in the change 
process (Bedeian, 1999). The eight steps in the process Kotter proposed are: 
(a) establish a sense of urgency, (b) form a powerful guiding coalition, (c) 
create a vision, (d) communicate the vision, (e) empower others to act on the 
vision, (f) plan for and create short-term wins, (g) consolidate improvements, 
and (h) institutionalise new approaches. Kotter’s (1995) model highlights that 
change processes involve elements of organisational structure and culture 
(Kotter, 1996). Models of change based on Kotter’s (1995) stepped approach 
have several benefits to understanding organisational change; they provide 
strategies for analysing and categorising change processes, they recognise 
the role of leadership and change agents in the process, and they highlight 
the role of collaboration and staff development as key concepts in the 
understanding of change (Kezar, 2001). There are also several criticisms; 
planned approaches are overly rational and linear processes, whereas 
organisations are often irrational and spontaneously react to events as the 
environment changes (Levy & Merry, 1986). Studies of change have also 
shown how change tends to be continuous and open-ended (Burnes, 2004). 
Another weakness is that planned approaches seldom account for the 
context of change—the substance, the need and the politics of change 
(Kezar, 2001; Pettigrew, 1985). Planned approaches are based on the 
assumptions that organisations operate under constant conditions and that 
change happens in a pre-planned manner with all stakeholders willing and 
interested in implementation. Burnes (2004) argued that under the condition 
of the current fast changing environment, this assumption is not realistic. In 
addition, the planned approach does not cope with directed change in the 
case of a crisis that requires major and rapid change response by an 
organisation (By, 2005). Schein and Burns (1996, 1985) highlight that 
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planned change models seem unable to explain radical or transformational 
change because of an emphasis on incremental and small-scale change and 
are therefore not applicable to situations of rapid and/or radical 
transformational change (such as the type of change under investigation in 
the current case). 
In summary, it is identified that the planned approaches understand change 
to be affected by the cultural values, attitudes and organisational norms, and 
individual factors that inhibit change. However, when considering 
organisations that operate in a turbulent and changing environment, the 
assumption that change happens in a pre-planned manner with all 
stakeholders willing and engaged is not useful to understanding how 
contemporary organisations behave. In addition, these approaches do not 
help the current research question to understand major and rapid change or 
the context of change—the politics of change and external organisational 
features as the impetus for change, which the preceding review of public 
sector characteristics highlight are important within the public sector 
operational environment. From a publicness approach, for example, we 
understand that political authority influences behaviours and is important to 
understanding public organisational behaviour (Lane, 2000). These 
weaknesses provide reasons why the assumptions underpinning a planned 
ideology, despite its long history and popularity in organisational studies, 
does not provide a useful approach for understanding change in a 
contemporary public sector organisation, such as the current study 
organisation. 
2.3.1.2 Evolutionary (contingency/adaptive) approaches 
In response to shortcomings of the planned approach to organisational 
change, and under the umbrella of the evolutionary (contingency/adaptive) 
approaches, are the transformational/emergent models (By, 2005). Models 
classified under this approach to understanding change are now considered 
for their insight. 
Page 39 of 216 
These models emphasise that change should not be perceived as a series of 
linear events but as a continuous and open-ended process of adaption to 
changing circumstances. The emergent approach sees change as 
unpredictable in nature and as a process that develops through the 
relationship of a multitude of variables within an organisation—context, 
political processes and consultation (By, 2005; Dunphy & Stace, 1993). This 
approach stresses the need for an “extensive and in-depth understanding of 
strategy, structure, systems, people, style and culture and how these can 
function either as sources of inertia that can block change or alternatively as 
levers to encourage an effective change process” (Burnes, 1996, p. 14). This 
approach posits that successful change is less dependent on detailed plans, 
phases or steps (as reviewed earlier in Lewin’s approach to change) than on 
reaching an understanding of the complexities of the issues concerned and 
identifying the range of available options (Burnes, 1996, p. 13). 
Viewing organisational change with regard for the relationship of a multitude 
of variables within an organisation is of interest to informing the current 
research question; it may better account for organisational aspects that the 
dimensional publicness approach gives particular attention to, such as 
organisation processes and other fundamental organisational activities 
including goal setting, structuring and organisational design. A well-known 
change model—the 7S model, developed by McKinsey consultants Pacale 
and Athos (1981), and further revised by Peters and Waterman (1982) as an 
analytical framework—will be examined for further insight to inform this 
research. 
The 7S model is based on an “open systems” framework that refers to the 
relationship between the environment and internal transformation, and tends 
to characterise change as highly dependent on the internal environment 
(Kezar, 2001). The excellence model, as it was called by Peters and 
Waterman, was used as a framework to research excellent (high-performing) 
companies. It is now examined to discern factors significant in influencing the 
understanding of organisational change. Peters and Waterman (1982) 
developed the excellence model from the example of large private sector 
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Japanese and American companies. It theorises that an ideal organisational 
culture is strong, unifying and exclusive. It views culture as pervasive, widely 
shared by all members of the organisation and deeply felt, not just adhered to 
at a superficial level, therefore capable of determining behaviour that is 
consistent across and entrenched in organisational subsystems. The aim is 
to build a culture that values productivity, performance and bottom-line 
outcome measures, a culture of “excellence” (Peters & Waterman 1982). 
Such a culture is said to generate organisation-wide consensus through 
strong forms of social control or more subtle means of fostering “voluntary” 
conformity through shared values (Ott, 1989). The model showed that 
thinking about strategy implementation was more complex than just the 
relationship between strategy and structure as shown in earlier models (for 
example, Chandler’s 1962 "Structure follows Strategy" model) and that in 
order to be successful the fit between the organisation and its internal 
environment needed to be considered (Kezar, 2001). The element “shared 
values’’ was placed in the middle of the model, emphasising that these 
values are central to the development of all the other critical elements. The 
other elements; the company's structure, strategy, systems, style, staff and 
skills, all stem from why the organisation was originally created and what it 
stands for. The original vision of the organisation was formed from the values 
of the founders. As the values change, so do all the other elements. To be 
effective, an organisation must have a high degree of internal alignment 
among all seven elements. In this way this model of change portrays 
organisational culture as an integrating, cohesive mechanism and focuses on 
its potential links with organisational effectiveness. The model advises the 
creation of a new cohesive culture around managerially defined values. Such 
strategic designs are carried out by designing the organisation’s culture, a 
process often called “managing change” (Heracleous, 2001). 
The excellence model is notably developed in private sector organisations 
and is currently used in both the private and public sectors settings. It applies 
a quantitative diagnostic focus, with numerical data allowing comparisons 
between organisations or groups, as well as providing some indication of the 
extent to which participants agree or disagree (Jung et al., 2009). A 1984 
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article in Business Week (“Who’s Excellent now?”) followed up Peter and 
Waterman’s (1982) research that strong cultures are superior in managing 
change to weak ones and found that, contrary to the culture-profit hypothesis, 
the companies studied had unexceptional profit records (Martin, 2002). 
Martin (2002) criticised the study of a distinct collective of successful 
companies that claim to make links to organisational success or productivity 
without supporting such claims with appropriate comparison data. For 
example, the Peters and Waterman study failed to examine if the same “best 
practices” were used in companies that failed and if success was also 
attained in companies that were not applying these best practices. Sinclair 
(1991) criticises the excellence model of managing change by controlling 
culture as undesirable because of the manipulative overtones. This may be a 
reflection of its origin, which was in large private sector corporations with 
specific Japanese and American cultures. Further, critics claim that studies 
evidencing a culture-profit link are based on short-term studies of a small 
number of companies, without adequate comparative groups (Martin, 2002). 
Burke and Litwin (1992) developed a causal evolutionary approach model 
applicable to large-scale change, examining organisational performance and 
change. It was developed based on previous literature and the author’s 
consultancy experience. The emphasis is on transformational factors that 
deal with areas requiring new employee behaviours in response to the 
external and internal environment pressures. Accounting for large-scale 
change and external pressures addresses weaknesses of the previous 
models reviewed and therefore is examined further for insight into the current 
study question. The transformational factors in the causal evolutionary 
approach model include leadership, culture, mission and strategy. These 
factors are compared to transactional factors that deal with psychological and 
organisational variables that predict and control the motivation and 
performance of the work groups (Burke & Litwin, 1992). These variables 
include management practices, structure, systems (policies and procedures) 
task requirements, and staff skills and abilities. The authors cite preliminary 
evidence that as a causal predictor the transformational factors of leadership 
and culture are clearly the two strongest predictors of effective change. With 
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regard to the current study, this model provides insight into the importance of 
content factors (such as strategic orientation, organisational structure and 
organisation–environment fit) that define an organisation’s overall character, 
mission and direction, all of which are proposed to impact on an 
organisation’s long-term change success (Bedeian, 1999). 
2.3.2 CULTURE AS A MECHANISM OF CHANGE 
The two change models discussed identify a similar group of organisational 
variables as affecting change. Peters and Waterman identified strategy, 
structure, systems, style, staff and skills. Burke and Litwin (1992) identified 
leadership, culture, mission and strategy management practices, structure, 
systems (policies and procedures) task requirements and staff skills and 
abilities. Both cite the values of the organisation’s culture embedded in 
strategic orientation, organisational structure and organisation–environment, 
as central causal predictors of an organisation’s change success. The 
evolutionary approaches discussed understand organisational change as a 
process that develops through the relationship of a multitude of variables 
within an organisation, context, political processes and consultation. Causal 
dimensions of change are identified as “shared values’,’ which are placed in 
the middle of the model emphasising that these values are central to the 
development of all the other critical elements of structure, strategy, systems, 
style, staff and skills. This model of change portrays organisational culture as 
an integrating and cohesive mechanism affecting the multiple variables 
associated with the organisational change process. 
Public sector organisations are often portrayed as having strong cultures that 
are “highly rigid and unable to cope with novelty and change” (Lam, 2004, p. 
118) and this has been found to have consequences for organisational 
change. Key findings from research by Sathe (1985) evidenced that a strong 
culture has a greater number of important shared assumptions, which are 
more widely shared throughout the organisation and more clearly prioritised 
in terms of relative importance. Sathe (1985) found that the greater the 
strength of the culture and the larger the magnitude of the change, the 
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greater the resistance to change. Schein (1985) asserts that a culture may be 
easier to change if the most central and widely held beliefs and values are 
not targets of the change. The rationale for this observation is noted by 
Schon (1971, p. 276) who states “social systems resist change with an 
energy roughly proportional to the radicalness of the change that is 
threatened”. The radicalness of any given change that has the potential for 
both efficiency and flexibility gains will vary according to the extent to which 
an organisation’s ideology is control oriented. The more control oriented the 
organisational ideology the more radical the change threat to the system and 
the greater the resistance that will be activated (Zammuto et al., 2000). 
Therefore, the range of outcomes available to an organisation from a radical 
change will vary depending on the organisation’s underlying culture. 
Cunningham et al. (2009) argued that culture might either facilitate or impede 
change, depending on the alignment of change with the existing 
organisational culture. Change that is aligned to culture may be embraced 
with enthusiasm and implemented quickly. It is therefore the strength of the 
culture that makes rapid change possible or, alternatively, extremely difficult 
to implement (Cunningham & Kempling, 2009). However, despite what 
previous literature indicates, a successful radical change process took place 
in the long-established, rigidly structured, public sector case study 
organisation that is the subject of the current research. 
It is now relevant to consider how culture is understood in approaches and 
models of public sector organisational change to help conceptualise 
organisational change as a key topic in the current investigation. 
2.3.2.1 The cultural control model 
Attempts to understand change in public sector organisations have largely 
been guided by the model of cultural control (also known as the excellence 
model) based on Peter and Waterman’s (1982) research, which is notably 
derived from the private sector experience. The development and school of 
thought underpinning this approach was covered in detail earlier and the 
model will now be examined in regard to change in public sector 
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organisations, particularly how it accounts for the distinctive dimensions of 
public sector organisations, identified earlier as ownership, control, funding 
and goal setting. 
Sinclair (1991) provided evidence to suggest that, based on private sector 
roots, the excellence model might be a both unsuitable and unworkable 
cultural model for many public sector organisations because it does not 
account for different types of organisations with different external pressures, 
workforce composition and national and local cultures. She stated that the 
external, structural and cultural features of public organisations pose a 
challenge for models of organisational culture. While the model of excellence 
has been applied to analyse change within local public sector organisations, 
Sinclair (1991) highlighted concerns regarding how it accounts for the critical 
role of leadership/authority relations, asking “who is the leader of a 
government department?” Due to public ownership of public sector 
organisations public sector managers have been found to have weaker 
authority over subordinates as a result of structural constraints (for example, 
civil service personnel systems), and subunits and subordinates (with interest 
groups). Authority can be concentrated at the top of or outside the 
organisation rather than with immediate managers. Power sharing is 
common in public organisations because of a diverse configuration of groups 
and authorities that contest organisational policies and decisions. 
Furthermore, when considering the application of this model to public sector 
change, Hofstede et al.’s (1990) findings highlighted that while 
founders’/leaders’ values are pivotal they reside in the procedures and 
routines of daily practices of members that are implemented via the 
organisational structural distinctions. 
Sinclair (1991) highlighted the impact of fragmented decision-making in 
public sector organisations that is not accounted for in the cultural control 
model. This finding is supported by the conceptualisation of dimensions of 
publicness that shows public organisations can be characterised by control 
and decision-making within elaborate institutional constraints and the need to 
account for external political influences. Furthermore, when considering the 
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application of this model to cultural change, it can be seen that when 
conceptualising culture and change in organisations it is important to view 
culture as reflected in the control-system/decision-making characteristics of 
the units and how culture therefore resides in the members’ procedures and 
routines of daily practices. A lack of attention to the distinctive dimensions of 
publicness—specifically, the control-system/decision-making characteristics 
within elaborate institutional constraints (diverse groups, fragmented control, 
leadership levels and contested policy decisions), and not accounting for 
external political influences (based on the dimension ownership)—provides 
support for concern that the cultural control model may be both an unsuitable 
and unworkable model for examining how the public nature of public 
organisations affect culture and change. 
Therefore, it can be proposed that for the purposes of conceptualising 
change for this research the model of cultural control does not sufficiently 
account for the analysis of change in the public sector because it fails to 
account for the distinctive dimensions of decision-making and the distinctive 
ideology of public sector organisations proposed by the publicness theory. 
2.3.2.2 The functionalist culture model 
Based on an in-depth ethnographic study and his own clinical database of 
knowledge on organisational culture, Schien’s (1985) research contributes a 
level of culture model and furthering this, the functionalist culture model that 
has been very influential in the study of culture within the context of 
organisational change as it represents the foundations of the 
conceptualisation of organisational culture (Heracleous, 2001). Schein (1985, 
1996) stressed the theoretical importance of gaining a detailed understanding 
of a culture using in-depth interview goals and techniques to tap unconscious 
and preconscious assumptions. 
The functionalist culture model allows organisational culture to be analysed 
at several different interrelated levels: (a) artefacts, (b) values and beliefs, 
and (c) basic underlying assumptions (Schein, 1985). Level one, the visual 
artefacts, includes the constructed environment, its architecture, and 
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technology, office layout, manner of dress, visible or audible behaviour 
patterns and public documents such as the organisation’s charter, employee 
orientation materials and stories. This level describes ‘how’ a group 
constructs its environment and ‘what’ behaviour patterns are discernable 
among members. The second level of analysis, values and beliefs, is 
elucidated through the values that govern behaviour to explain ‘why’ a group 
behaves. Values are hard to observe so Schein’s model reported that it is 
often necessary to infer them by interviewing key members of the 
organisation or via content analysis of artefacts such as documents and 
charters. These second-level values are what he termed the manifest or 
espoused values of culture because they are based on what people say is 
the reason for their behaviour, while the underlying reasons for their 
behaviour remain concealed or unconscious. The level two constructs of 
organisational culture include; ethos, philosophies, ideologies, ethical and 
moral codes and attitudes. Argyris et al. (1978) warn that level two elements 
are subject to incongruence between ‘espoused values’ and ‘values in use’—
that is, what people will say rather than values in use that can be used to 
predict what people will do (Ott, 1989). 
Level three of organisational culture is the basic underlying assumptions that 
provide a more complete picture of the groups’ values and overt behaviour. 
Assumptions are learnt responses that originated as espoused values; but as 
a value leads to behaviour and as the behaviour begins to solve the problem 
that prompted it, the value is gradually transformed into an underlying 
assumption about how things really are. Basic underlying assumptions are so 
completely accepted and deeply ingrained that they move into preconscious 
or unconscious behaviour (Ott, 1989). While recognising the dangers 
inherent in using level two elements, Ott (1989) argued that values and 
beliefs should be better predictors of organisational behaviour than level one 
elements (artefacts) because they are conceptually closer to what Schien 
conceptualises as true organisational culture. Howard (1998) stated, “Values 
are both more accessible than assumptions and more reliable that artifacts”. 
Based on these findings, more recent studies have focused on level two 
elements of culture—values (Denison, 1996). 
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2.3.2.3 The competing values approach 
Following this trend in cultural research within the context of understanding 
organisational change, Cameron and Quinn (1999) advocated focusing on 
values by using a theoretical framework that narrowed and focused the key 
cultural dimensions. Their research furthers the functionalist approach with 
findings that advocate understanding culture as a mechanism of change 
using the competing values framework (CVF). Application of this framework 
responds to criticism of analysing organisational culture and change using 
linear administrative theory (such as the excellence/cultural control model 
reviewed earlier). It also recognises the need for a dynamic theory that can 
explain stability and change, handle contradictions, complexity and 
transformations (Van deVen & Poole, 1995). For this reason, the CVF is now 
considered for insight into the multidimensional mechanisms accounted for in 
the publicness theory view of public sector characteristics. 
The CVF emerged from the work of Rohrbaugh (1979) who suggested 
‘Janusian’ thinking as a complex process in which two apparent contradictory 
ideas or concepts are conceived to be equally operative, the integration of 
opposites. This framework is based on the competing values approach, a 
meta theory that emerged from a series of empirical studies and conceptual 
papers by Robert Quinn and his colleagues at the Rockfeller College’s 
Institute for Government and Policy Studies in New York (Quinn & McGrath, 
1985; Zammuto et al., 2000). As a theory of human information processing, 
the CVF assumes that all abstract knowledge is organised around a 
consistent framework of perceptual values and that articulating these values 
can assist understanding of organisations (Quinn & McGrath, 1985). A 
number of researchers have used the CVF to integrate and analyse literature 
on organisational effectiveness, leadership, information processing, 
organisational change, organisational decision-making and organisational 
culture. This research was initially conducted on the major indicators of 
effective organisations (Cameron & Quinn, 1999). The CVF has been found 
to have both face and empirical validity and helps integrate many of the 
dimensions proposed by various authors (Cameron & Quinn, 1999). 
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Statistical analysis revealed two major dimensions that organised the thirty-
nine indicators of effectiveness into four quadrants. 
One dimension differentiates effectiveness criteria that emphasises flexibility, 
discretion and dynamism from criteria that emphasise stability, order and 
control. The CVF shows that some organisations are viewed as effective if 
they are changing, adaptable and organic; while other organisations are 
viewed as effective if they are stable, predicable and mechanistic (for 
example, universities, government agencies and large conglomerates that 
are characterised by longevity and staying power in both design and outputs) 
(Cameron & Quinn, 1999). 
The second dimension differentiates effectiveness criteria that emphasise an 
internal orientation, integration and unity from criteria that emphasise an 
external orientation, differentiation and rivalry. Along this continuum some 
organisations are viewed as effective if they have harmonious internal 
characteristics (for example, organisational cohesion and consonance) while 
at the other end of the continuum are organisations that are focused on 
interacting or competing with others outside their boundaries (for example, 
organisations with units that are separated and independent) (Cameron & 
Quinn, 1999). 
These two dimensions form four quadrants, each representing a distinct set 
of organisational effectiveness indicators that represent basic assumptions, 
orientations and values (the same elements that represent organisational 
culture) and each with a distinguishing name reflecting its characteristics 
(Cameron & Quinn, 1999). The placement of the two dimensions and four 
quadrants are shown in the Figure 1 below. Each quadrant represents a set 
of valued outcomes and coherent managerial ideology about how to attain 
them. The theories represented are the internal process model, the rational 
goal model, open-systems model and the human relations model (Zammuto 
et al., 2000). Together, the quadrants map out the major shifts that have 
occurred in both managerial ideologies and organisational theorising over 
time (Zammuto et al., 2000). 
Page 49 of 216 
The CVF shifts analysis from the concept of linear fit to the concepts of 
congruence and incongruence. Congruence is a theoretical state where 
environmental or information-processing demands, type of leader, and type 
of culture are matched in a way that contradiction and paradox are less 
prevalent—although there is nothing inherently good about congruence or 
incongruence (Quinn & McGrath, 1985). Therefore, the CVF views an 
organisation’s culture as reflected by what is valued, the dominant leadership 
styles, the language and symbols, the procedures and routines and the 
definitions of success that make an organisation unique (Cameron & Quinn, 
1999). 
 
Figure 1 Competing values framework of organisational culture 
Source: Adapted from Zammuto and Krakower (1991) 
Capturing the expression of values from the CVF and also incorporating 
Schein’s (1985) thinking in relation to culture’s functions, Hofstede et al. 
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(1990) argue that the values of founders and key leaders undoubtedly shape 
organisational cultures, but the way these cultures affect ordinary members is 
through shared practices. The dominate literature on organisational culture, 
based on Peters and Waterman (1982), also argues that shared values 
represent the core of an organisation’s culture. Hofstede et al. (1990) 
empirically showed that shared perceptions, mainly at the level of daily 
practices, are the core of an organisation's culture. Hofstede et al.’s (1990) 
findings suggest that actions by ordinary organisation members are more 
often traditional (action dominated by habitual response). Management 
literature, the researchers argue, does not always distinguish between the 
values of founders and significant leaders and the values of the bulk of the 
organisation's members. Descriptions of organisational cultures are often 
based only on statements by corporate heroes or significant leaders. 
Hofstede et al.’s (1990) research assessed to what extent leaders' messages 
come across to members. Organisational practices, the researchers found, 
are learnt through socialisation at the workplace. The major contribution of 
this research is a dimensional model of change conceptualised as 
organisational cultures. 
Hofstede et al.’s contribution is based on the results of a study on 
organisational cultures in twenty units/departments from seven private sector 
manufacturing and service organisations and three public sector 
organisations (police and telecommunications) in Denmark and the 
Netherlands. Data came from in-depth interviews of selected informants and 
a questionnaire survey of a stratified random sample of organisational 
members. The in-depth interviews were based on classified manifestations of 
culture in four categories based on Schein’s (1985) interrelated levels of 
underlying assumptions—symbols, heroes, rituals, and values. Symbols, 
heroes, and rituals were subsumed under the term "practices," because they 
are visible to an observer. Scores of the units on the six dimensions were 
partly explainable from organisational idiosyncrasies but were also 
significantly correlated with a variety of task, structural, and control-system 
characteristics of the units. For example, in the case of a passenger terminal, 
employees' values did not change, but because of a new president's 
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orientation, the rules of the game were changed so that new practices and 
tasks could be developed. In relation to organisation structure and control 
systems, there were significant correlations between results orientation and 
structural characteristics. The correlations evidenced that flatter 
organisations (larger span of control for the unit top manager) are more 
results-oriented and, conversely, more hierarchical organisations tended to 
be less results orientated. Three simplified scales were used, based on the 
Aston studies of organisational structure (Pugh, Hickson, & Hinings, 1969), to 
measure centralisation, specialisation, and formalisation. Both specialisation 
and formalisation were negatively correlated with results orientation. That is, 
the more specialised and more formalised work units tended to be more 
process-oriented. This corresponds with the characteristics of the 
mechanistic/bureaucratic organisation type based on Weber’s approach. 
Table 2 below shows the multiple dimensions of the change (conceptualising 
culture as a mechanism of change). 
Table 2 Dimensions of organisational culture as a mechanism for change 
Member identity The degree to which individuals identify with the organisation 
as a whole rather than some subgroups or specialisation. 
Group emphasis The degree to which work is organised around groups rather 
than individuals. 
People focus The extent to which management considers the effects of their 
decisions on people in the organisation. 
Unit integration The amount of encouragement of coordinated, interdependent 
activity among units. 
Risk tolerance The encouragement of risk and innovation. 
Control The extent to which rules and supervision are used to control 
employees. 
Reward criteria The extent to which rewards are based on performance rather 
than seniority or favouritism. 
Conflict tolerance The degree to which open airing of conflict is encouraged. 
Means-ends orientation The extent of managerial focus on outcomes and results 
rather than processes. 
Open-systems focus The amount of monitoring of external developments. 
Source: Hofstede et al. (1990) 
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Hofstede et al.’s (1990) findings provided a multidimensional concept of 
change (conceptualising culture as a mechanism for change), embracing 
systems of reward, risk tolerance; degrees of control and management 
behaviour. This view contradicts the ‘one best way’ assumptions and the 
concept of managerial defined values found in Peters and Waterman's 
(1982) excellence/cultural control model. From this discussion, organisational 
change is conceptualised as multidimensional and embedded in 
organisational culture. While founders'/leaders' values become members' 
practices this happens through the specific structural and management 
arrangements of the organisation that reside mainly at the level of practices 
as perceived by organisational members. That is, culture (as a mechanism 
for change) embraces a variety of task, structural, control-system and risk 
tolerance characteristics, systems of reward and management behaviour. It 
is suggested from the preceding discussion that an organisation’s preferred 
approach to successful change includes consideration for its culture because 
culture is central to the specific structural and management arrangements 
and the development of all the other critical organisational elements. 
Conceptualising change in this way may provide insight for the current 
research investigation into how publicness affects change because the 
mechanisms of culture (as a mechanism for change) identified in this 
discussion (structural, tasks, control systems, reward, management 
characteristics) are reflected in the underlying mechanisms of the dimensions 
of publicness (organisational structure, control characteristics, and 
management processes and values) discussed previously. These conceptual 
links are shown in Table 3. 
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Table 3 Conceptual links between publicness and organisational change  
Organisational culture as a mechanism for change. 
Underlying mechanisms of change are; values (central to the development of all the other 
critical elements), structure, strategy, systems, staff and skills. 
Underlying mechanisms for 
change: task and structural 
characteristics, including risk 
tolerance; degrees of control and 
management behaviour. 
 
Underlying mechanisms of 
publicness: organisational 
environment, goals, structures and 
processes. 
Conceptualising the public nature of organisations and organisational 
change, as shown in Table 3, provides an indication of how considering both 
bodies of literature, dimensional publicness theory and organisational change 
(with culture as a mechanism for change), can be helpful to guiding this 
research and providing insight into how the public characteristics of 
organisations may affect change. The conceptual links between culture as a 
mechanism of change and the mechanisms related to publicness suggest 
that there are reasons to expect the characteristics of public sector 
organisations to affect change. With this in mind, the next section of this 
review will consider how previous research studies of public sector change 
have considered the public nature of organisations and what is understood 
about how these characteristics may affect organisational change. 
2.4 PUBLIC ORGANISATION CHARACTERISTICS AND 
CHANGE 
This section considers what the current literature tells us about how the 
public nature of organisational characteristics might affect change. The 
conceptual links demonstrated between culture as a mechanism of change 
and the mechanisms related to publicness suggested in Table 3 tells us that 
there are reasons to expect the public nature of an organisation to affect 
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change. This discussion begins by examining the application of change 
models in Australian public sector research. 
2.4.1 THE APPLICATION OF CULTURE IN PRIOR RESEARCH ON 
CHANGE 
The Competing Values Model has been used to examine culture and change 
in public sector studies in Australia. Two of these studies will now be 
examined for the insight they provide into how the public nature of 
organisations (as conceptualised by publicness theory) have been accounted 
for in understanding change. 
Kloot and Martin (2007) examined organisational culture in public sector 
change (the introduction of a new budgetary and information system) within a 
sample of local Australian government agencies, finding that in terms of 
internal culture and leadership style there was little change in organisational 
culture from prior to the implementation of the new system. Case study data 
were collected from members of the councils’ management teams at CEO, 
executive director and manager level, using a competing values model based 
survey questionnaire, in addition to a section asking about critical events in 
the council’s history. The clan culture was found to have persisted (resisted 
change) and members behaved as a community and looked out for each 
other (influence of subcultures). The clan/hierarchy-based culture was found 
to still be dominant despite reforms that were designed to overlay a market-
oriented culture on the sector. The researchers correctly hypothesised that 
managers with clan-type values would find the radical change process 
associated with the introduction of compulsory competitive tendering process 
the most challenging of a number of critical change ‘events’ that were 
covered in the research. This finding was based on evidence that the 
introduction of a compulsory competitive tendering process required an 
approach focused on markets, competition, cost efficiency and process 
efficiency. These were considered fundamental changes in business 
practices, costing processes and management accounting information 
requirements in order to introduce private sector management practices. 
Given the maintenance of the clan-orientation culture, the researchers 
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theorised a “disconnect” between the culture orientation of the government 
managers and the environment (public sector) in which they operated. 
Therefore, the clan-based culture was inconsistent with the changes required 
(Kloot & Martin, 2007). Concerning the current research, this study provides 
insight into how Australian public sector clan/hierarchy-based cultures are 
persistent and dominate and resist radical change to organisational practices 
and processes. 
Parker and Bradley (2000) contributed to the understanding of organisational 
change in the public sector through survey research that analysed culture 
using a version of the competing values model employed by Zammuto and 
Krakower (1991). The research was conducted with six Australian state-level 
public agencies. This research found that four of the six departments were 
dominated by a hierarchical model, characterised by a commitment to rules, 
attention to technical details and utilisation of rules and procedures as control 
mechanisms. This suggests that the cultural characteristics of the traditional 
public sector organisation remains dominant (Parker & Bradley, 2000). 
Parker and Bradley’s (2000) research suggests that there are limits to public 
managers’ capacity to manage cultural change because culture is deeply 
ingrained in the underlying norms and values of an organisation and cannot 
be imposed from higher management levels (Parker & Bradley, 2000). Parker 
and Bradley’s (2000) findings provide insight for the current research 
question into how the nature of how Australian public sector organisations 
(based on a clan/hierarchy-based culture) can be understood as resistant to 
change imposed from higher management levels and characterised by a 
utilisation of rules and procedures as control mechanisms. 
Top-down change has been widely used in efforts to achieve public sector 
change, particularly where there is external pressure to affect change 
(Dunphy & Stace, 1988). Studies have shown that top-down approaches 
provoke conflict among senior managers, ignore the processual ongoing 
nature of organisational change and fail to get commitment from middle 
managers and operational staff (McNulty & Ferlie, 2004). Ryan et al (2008) 
conducted a case study of an Australian public sector organisation to 
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highlight the need to complement top-down change strategies with other 
approaches. Using a three-year longitudinal approach in a large public sector 
organisation, data was collected via focus groups with management 
personnel. Their findings show that organisational factors and processes can 
limit the effectiveness of communicating top-down change and prevent 
information from filtering through the organisation. A top-down approach is 
successful for developing and communicating senior management’s overall 
vision for the change and for confirming a commitment to change at 
operational level but alone it is not sufficient to implement and sustain the 
change in day-to-day operational processes (Ryan et al, 2008). Meaningful 
two-way communication must be established for change strategies to be 
successful. This finding is supportive of Parker and Bradley’s (2000) findings 
on the limitations of public managers’ capacity to manage cultural change 
because culture is deeply ingrained in the underlying norms and values of an 
organisation and cannot be imposed from higher management levels.  
A key contribution from the studies discussed here by Kloot and Martin 
(2007) and Parker and Bradley (2000) is the finding that public sector 
organisations resist change and flexibility because of their underlying control-
oriented ideologies that impede the required changes in the organisation’s 
structure. However, the findings from these two studies are framed by the 
variables of a traditional bureaucratic/clan culture as operationalised in the 
competing values model. This means that these findings are based on 
variables that reflect the traditional model of bureaucracy/clan, with a strong 
emphasis on controls and on formal rules and procedures. This is because 
the cultural/control aspects across the four quadrants of the competing 
values model (see Figure 1) articulate, to some extent, the dimensions of 
publicness. For example, dimension one in the competing values model 
differentiates effectiveness criteria that emphasise flexibility, discretion and 
dynamism from criteria that emphasise stability, order and control. This 
dimension accounts for (among other things) some aspects of the publicness 
dimension of Organisational ideology. This publicness dimension is 
characterised by the structural distinctions of public forms of organisations 
regarding rules and structural arrangements, although not necessarily more 
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“bureaucratic” structuring. Therefore, the use of the competing values model 
might indicate the variables that affect change (based on a clan/hierarchy-
based culture); however, publicness as reflected by the characteristics 
accounted for in a dimensional publicness approach is much more than a 
bureaucratic culture. 
A dimensional publicness approach shows that publicness can be 
conceptualised using a range of key dimensions, in addition to a bureaucratic 
variable. For example, within the publicness dimension of organisational 
structures and processes, authority relations/leadership and group practices, 
the tendency for public sector managers to have weaker authority over 
subordinates as a result of institutional constraints and subcultures is seen. 
In addition, literature shows that the organisational ideology of public sector 
organisations—in the form of organisational structures and process 
arrangements over which external authorities have authority and control—
need to be considered as affecting the behaviour of public organisations. 
This discussion indicates that while the competing values model goes some 
way to indicate the variables that affect change in these research studies 
(using the variables within the 'bureaucratic'/'clan' culture), it does not provide 
insight into how the characteristic of publicness (as opposed to bureaucracy) 
affected change. Therefore, it is argued that the competing values model 
alone does not sufficiently explore the publicness mechanisms at work 
because it does not prioritise publicness as a key variable. 
The next section will consider what insight into the current research question 
can be gained from previous studies of organisational change that have 
applied a dimensional publicness approach. 
2.5 A DIMENSIONAL PUBLICNESS APPROACH 
A recent review of the application of dimensional publicness in research 
studies by Bozeman (2013) found that most studies of dimensional 
publicness have focused on institutions, organisations and their 
management. These included Nutt and Backoff’s (1993) studies of strategic 
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management, the deployment of information technology (Rocheleau & Wu, 
2002), decision-making studies (Nutt, 2000), analyses of administrative 
procedures and government reform (Dutta & Heininger, 1999), studies of 
organisational networks (Isett & Provan, 2005) and Goldstein and Naor’s 
operations management study (2005). In addition, publicness theory has 
been applied as part of a larger governance model predicting policy and/or 
program outcomes across sectors (Heinrich & Fournier, 2004; Moulton, 
2009), and in policy studies of substance-abuse policy (Heinrich & Fournier, 
2004), mortgage lending and housing policies (Moulton, 2009), and 
healthcare policy (Anderson, 2012). Reflecting on the range of applications of 
dimensional publicness, Bozeman and Moulton (2011, p. 367), who are both 
prolific researchers in this field and applied dimensional publicness in several 
studies, stated that they can think of “almost any set of government policies 
and programs as representing and responding to a distinctive mix of political 
and market forces”, which this theory supports. 
The underlying mechanisms of publicness identified in previous research will 
now be presented. 
This section will consider the theoretical effects (or underlying mechanisms) 
associated with publicness theory as found in previous research. The 
theoretical effects are organised for this review under three categories,. The 
categories examined in this discussion represent the relationship between 
publicness and 1) the organisational environment, 2) organisational goals, 3) 
organisational structures and processes. Each of these categories, are now 
presented and discussed in detail. 
2.5.1  ORGANISATIONAL ENVIRONMENT 
This category represents factors that exist in the environment external to the 
organisation (some of which are out of their control), including factors relating 
to the relationship of the organisation to the entities in its environment. Most 
of these factors have a relationship with external structures and processes 
(covered in a separate category). Previous research draws attention to 
several underlying mechanisms in the organisational environment for public 
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sector organisations including instability, complexity, the need to be 
responsive to stakeholders, public scrutiny, reliance on public funding and 
operating under specific legal and formal constraints. (Boyne, 2002; 
Bozeman, 2013; Rainey 2009). Each of these mechanisms is now discussed. 
Public organisations operate in the presence of intensive political constraints. 
Political constraints result in frequent changes of policy and the imposition of 
short timeframes for delivery of outcomes, which can cause instability. 
The political cycle on which public sector organisations are dependent 
creates a “constant pressure to achieve quick results–results that can help 
the agency receive a larger share in the next round of appropriations” 
(Bozeman, 1987 p 20). Derived from their funding distinction, public sector 
organisations are reliant on government appropriations for financial 
resources. This aspect is defined by the proportion of revenue obtained from 
government sources (Rainey, 2009). Government agencies (such as the 
case study agency) usually receive all of their funding from the government. 
Aspects of control have been evidenced by the presence of elaborate and 
intensive formal legal constraints (such as courts, legislature and 
hierarchy) (Bozeman, 2013). 
There is consensus among researchers that public sector management has a 
broad impact, symbolic significance of actions, and therefore a wide scope of 
concern and ‘public interest’ in its operations. Derived from its ownership 
and funding distinctions, this aspect supports public scrutiny of public officials 
and their actions. 
2.5.2  ORGANISATIONAL GOALS 
This category represents factors that relate to the objectives and goals of the 
organisation. Most of these factors have a relationship with external 
structures and processes (covered in a separate category). 
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It is argued that public organisations have goals such as equity and 
accountability that are derived from the ownership of public organisations and 
from the mechanisms that control their behaviour to achieve outcomes for the 
public as a collective—such as the formal legal and political constraints under 
which they operate. Public organisations have limited input in setting their 
goals and cannot choose their missions. Prior research (Rainey & Bozeman, 
2000) has shown that compromise among competing interests in the political 
environment filters down to the organisation in the form of organisational goal 
ambiguity. For example, public organisations must interact with political 
actors on matters of resource allocation. In addition, either intentionally or 
unintentionally, public agencies must share power with stakeholders who are 
also involved in decision-making. Organisational goal ambiguity has also 
been linked to increased use of structural control mechanisms (Chun & 
Rainey, 2005). Clear goals provide useful guides for organisationally valued 
behaviours. Conversely, ambiguous goals bring about the need for additional 
control mechanisms to indicate the organisational value of different kinds of 
behaviours. Chun and Rainey (2005) identify centralisation and red tape as 
two consequences of organisational goal ambiguity. They found that when 
structural mechanisms are used to compensate for organisational goal 
ambiguity the organisation cannot refine performance expectations, but must 
instead redefine them in terms of process or accountability rather than 
outcomes and, by doing so, creates yet another set of goals. Although at one 
level, public employees may perceive their day-to-day tasks as clearly 
defined in terms of conformity to specified policies and procedures (Rainey, 
2009), at another level employees may remain uncertain as to their larger 
role in the organisation because such policies or procedures seem to conflict 
with each other or with desired policy outcomes (Pandey & Wright, 2006). 
A survey study among a random sample of approximately 50,000 U.S. 
federal agency employees found that the lack of market incentives, 
competing demands, and policy complexity were important contributors to 
goal ambiguity in U.S. federal agencies (Chun & Rainey, 2005). Pandey and 
Wright (2006) conducted empirical research to test a model that connects 
political influences and goal ambiguity. They used data from a national 
Page 61 of 216 
survey of managers from U.S. state human service agencies. The basis of 
their argument was that the economic indicators of efficiency and 
effectiveness that help direct and clarify goals in the private sector, such as 
prices and profits, are often unavailable in the public sector. Even when 
public organisations are driven by supply and demand, these forces do not 
necessarily converge towards optimal efficiency in the public sector because 
the purchaser of public sector goods and services is often different from the 
beneficiary. When an organisation lacks traditional market information and 
must respond to the conflicting interests of multiple external stakeholders, 
goal ambiguity may be an inevitable outcome of (or mechanism to cope with) 
policy conflict and complexity (Rainey, 2009; Rainey, Pandey, & Bozeman, 
1995). 
Most definitions of organisational goal ambiguity identify three attributes of 
public organisation goals: multiplicity, conflict, and vagueness (Boyne, 2002; 
Rainey, 2009). Boyne (2002) and Rainey (2009) identified consensus on a 
number of aspects relating to these three attributes of public organisation 
goals: 
 There is a multiplicity of goals and criteria (efficiency, public 
accountability and openness, political responsiveness, fairness and due 
process, social equity and distributional criteria, moral correctness of 
behaviour) imposed by numerous stakeholders that the organisation 
must attempt to satisfy. It is therefore important for public managers to 
balance and reconcile conflicting objectives. 
 There is also a tendency of the goals to be conflicting, to involve more 
trade-offs (efficiency versus openness to public scrutiny versus due 
process and social equity, conflicting demands of diverse constituencies 
and political authorities). 
 A vagueness or intangibility of goals and performance criteria because 
organisational purposes are imposed through the political process 
rather than selected by the managers themselves. This leads to unclear 
performance targets. 
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Public agencies have been found to be responsive to a variety of 
stakeholders, and various external constituencies (for example, taxpayers 
and service recipients and consumer groups) all of whom have their own 
sometimes conflicting agendas that create complexity because they place 
demands and constraints on public sector managers (Boyne, 2002). Metcalfe 
(1993, p. 174) states that “government operates through networks of 
interdependent organizations rather than through independent organizations 
which simply pursue their own objectives”. Waterman et al. (1998) found that 
public agencies will respond more substantively to stakeholders who are 
seen to have more direct hierarchical control over their budget, organisational 
structure, and decision-making. Other policy stakeholders are still important, 
but in different ways. For example, Waterman et al. (1998) found the courts 
and some federal agencies will also have some hierarchical control over 
agency action because their oversight can have an immediate influence on 
agency action. The sponsorship of such legal or regulatory stakeholders is 
diffused because their influence is limited (and indirect) to the interpretation 
and enforcement of the policy direction provided by other political institutions 
(Waterman, 1998). Direct clientele groups and other nongovernmental 
stakeholders, conversely, may have less agreement (as a group) as to the 
preferred implementation of policy by the agency, but little direct control over 
the resources and decision-making of the government agency. In the 
absence of a point of influence, these stakeholders have to either exercise 
their influence through other channels or work in a cooperative manner with 
the agency (Pandey & Wright, 2006). There is some evidence for key 
stakeholder groups working cooperatively with government agencies to 
advance their objectives (Pandey, 2002; Pandey et al., 2000). 
2.5.3 ORGANISATIONAL STRUCTURES AND PROCESSES 
This category represents factors that relate to the organisation’s operations 
and structures, such as internal control processes, decision-making and 
individual authority. Four aspects are identified from the literature under this 
category; bureaucratic structure, red tape, decision-making processes and 
authority relations. These are now discussed. 
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Bureaucratic structures may be imposed by the requirements of monitoring 
bodies and the need for accountability in the public sector. Organisations 
such as government agencies, educational institutions and hospitals 
generally have structures with substantial bureaucracy and extensive 
hierarchy (Goldstein & Naor, 2005). Research by Shortell et al. (1995) in 
organisational change in the quality management field showed that hospitals 
whose culture is more hierarchical in nature have bureaucracy that impedes 
implementation of quality management practices. Hospital staff composed of 
technicians, licensed and registered nurses, medical students, medical 
residents, physicians, senior physicians and others demonstrated the extent 
of hierarchy in the healthcare sector (Goldstein & Naor, 2005). Hierarchy, 
because of its influence on according power to level or rank within an 
organisation, may impede implementation of change. For example, within a 
hierarchical structure powerful members can pressure other members to 
bypass official policies (Shortell, 1995). In developing change processes, 
team structures have been identified as an important management 
component, functioning as facilitator and coach, rather than giving 
subordinates orders (Flynn, 1994).  
A number of studies have evidenced that public sector activities influence an 
organisation’s structure in a number of ways, such as rules and structural 
arrangements over which external authorities have authority and control, 
for example in personnel and purchasing arrangements (Rainey, 2003). 
Empirical research by Goldstein and Noar (2005) investigated the linkage 
between the four publicness dimensions (ownership, goal setting, control, 
and funding) and the implementation of quality management practices in U.S. 
hospitals. The researchers distinguished the control dimension using two 
factor labels, public responsibility and compliance. These labels measured 
the extent to which the hospitals complied with industry guidelines and the 
influence of political constraints such as community service obligations. They 
found that the dimension of control had a significant effect throughout the 
regression models tested. Consistent with Bozeman’s 1987 study, the 
researchers found that the impact of control was evidenced through the role 
of rules, regulations and political authority; such as leading efforts to improve 
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community service, compliance to a formal code of ethics, and the 
requirement to provide free services. 
Lynn (1981) offered observations about the effects of structure 
(pervasiveness of rules, number of levels) and hierarchical delegation on 
goal ambiguity and subsequent difficulties in developing clear and readily 
measurable performance indicators leading to performance evaluation on the 
basis of adherence to proper procedure and compliance with the rules. 
Research by Lynn (1981) refers to this problem as ‘inevitable bureaucracy’ in 
which higher levels try to control lower levels by disseminating new rules and 
directives. Paradoxically, this approach fails to exert real control on the lower 
levels and further complicates the bureaucratic system. 
The characteristic of red tape is closely associated with public sector work 
and implies a focus on unnecessary and counterproductive processes and 
rules, rather than on results and outcomes. Numerous assertions that public 
organisations are subject to red tape (and high levels of bureaucratic 
structures) because of a lack of goal clarity, external demands for 
accountability and formalised authority and control are reported (Bozeman & 
Bretschneider, 1994). However, not all empirical studies have reported 
negative impacts from red tape on organisational behaviour. Rainey (1983) 
and more recently Brewer and Walker (2010) for example, presents some 
counterevidence. The study by Brewer and Walker (2010) involved 100 
English local government authorities into the effect of red tape on public 
sector performance and found that red tape can have both positive and 
negative impacts on governmental performance, but that these impacts are 
somewhat weaker and less pervasive than previous findings have suggested. 
They concluded that the effect of red tape and its potential impact on 
governmental performance may be slightly overestimated. That is, the impact 
is not always large and negative as the literature and anecdotal evidence 
suggest (Brewer & Walker, 2010). The drive for greater efficiency in 
government is one of the most cited reasons for administrative reforms such 
as less/simpler rules and a reduction in paperwork. Brewer and Walker’s 
(2010) results showed that red tape did not have any significant effects on 
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efficiency in English local government. While the need for improved customer 
satisfaction often provides the impetus for administrative reforms such as 
deregulation, increasing transparency, and improving customer access to 
government services, their findings indicated that red tape does not seem to 
have any appreciable impact on customer satisfaction. 
Empirical survey research on red tape and decision-making by Turaga and 
Bozeman (2005) found that organisations with more hierarchy have more 
decision red tape, at least as assessed by public administrators participating 
in those decisions. In the correlation analysis, their results confirmed the 
expectation that an increasing number of internal participants in a decision 
are associated with higher levels of red tape in decision-making.  Previous 
research (Bretschneider, 1990; Rainey et al., 1995) on organisational red 
tape suggests that public organisations’ higher red tape may be due to higher 
levels of external influence. The results of Turaga and Bozeman’s (2005) 
study do not provide support for that interpretation. In support of Turaga and 
Bozeman’s (2005) findings, Kingsley and Reed (1991, p. 409) had earlier 
suggested in their study that “although there are fairly high numbers of 
external meetings and interactions with external actors, it is the number of 
internal meetings that affects the top-level manager’s perception of the 
smoothness of the decision process”. Coursey and Rainey (1990) found 
distinctive decision-making patterns in the public context even when they 
controlled for mission and function. Their study showed that strategic 
decision-making processes in public organisations can be generally similar to 
those in other settings, but are more likely to be subject to more complexity, 
dynamism, intervention and greater involvement of external authorities and 
interest groups. Ring and Perry (1985) found that because of the public 
management context public managers often aimed for limited objectives and 
followed an incremental decision-making pattern, and so decisions were 
more likely to be more emergent than intended. Similar to the findings of 
Coursey and Rainey (1990), Ring and Perry’s research found that public 
managers must maintain great flexibility in their decision-making to juggle 
competing demands for efficiency, equity, high moral standards and 
responsiveness to constituent groups by showing open-mindedness and 
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skilfully integrating competing viewpoints. Using survey data from public 
managers and the contractors with whom they worked the authors 
investigated public managers’ and private consultants’ perceptions of 
organisational and contracting red tape. 
A number of dimensions of consensus relating to the attributes of a public 
organisation regarding authority and group influences are noted by Rainey 
(2003) including that decision-making authority and flexibility are weakened 
because of elaborate institutional constraints and external political influences. 
For example, there are external interventions, interruptions and constraints to 
be overcome. In addition, authority over subordinates and lower levels are 
weakened as a result of institutional constraints (for example, civil service 
personnel systems), and subunits and subordinates (with interest groups). 
Rainey, Facer and Bozeman (1995) reported results from surveys in several 
different American states involving all levels of government and many 
different organisations at different points across a 15-year period. Their 
research compared the responses of public and private managers to 
questions about the constraints under personnel rules in regard to authority 
for hiring, firing or rewarding staff. The differences between sectors was 
significant with around 90% of public managers agreeing that their 
organisation’s rules gave them less authority to fire poor managers and it 
was hard to reward good ones, while 90% of business managers disagreed.  
Based on the preceding discussion, Table 4 presents a summary of the main 
underlying mechanisms of publicness organised for this review in the three 
categories covered in the preceding discussion. 
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Table 4 Theoretical effects of publicness  
Category Theoretical effects of publicness 
 
Organisational 
environment 
 
 
 An intensive political influence 
 A reliance on financial appropriations 
 The imposition of short timeframes for delivery 
 A political cycle that can result in frequent changes of 
policy/agenda 
 The coercive nature of government activities (on external 
organisations).  
Organisational goals 
 
 
Often multiplicity, conflicting and complex goals. 
A vagueness or intangibility of goals as they are imposed 
through the political process rather than selected by the 
managers  
 Potentially conflicting demands of diverse constituencies 
and political authorities  
 The need to be responsive to stakeholder groups, 
integrating competing viewpoints
 Often multiplicity, conflicting and complex goals. 
Organisational 
structures and 
processes 
Bureaucracy and red tape 
 A focus on unnecessary and counter-productive 
processes and rules to control behaviour rather than on 
results and outcomes 
 Bureaucratic structure, characterised by a hierarchical top-
down management approach.  
Decision-making processes 
 Less decision-making authority and need to be flexible to 
juggle competing demands of external political relations 
(also termed ‘politicality’) with internal management 
functions  
 Limit objectives and follow an incremental decision-making 
pattern  
 A high level of scrutiny and negotiation in their decision-
making.  
Authority relations 
 Authority over subordinates and lower level staff is 
weakened due to institutional constraints, subunits and 
subordinates (with interest groups). 

Sources: Bozeman (1987, 2007, 2013), Rainey (1983, 2009), Moulton (2009), Pesch (2008), 
Boyne (2002) and Lane (2000).  
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2.6 HOW PUBLICNESS MAY AFFECT CHANGE 
In seeking to understand what the current literature tells us about the public 
nature of organisational characteristics, this review has considered the 
insights to be gained in conceptualising the public nature of organisations 
using dimensional publicness theory. Dimensional publicness theory allows 
consideration of the impact of organisational characteristics along a shifting 
continuum (rather than a dichotomy). Bozeman (2013) claimed that few, if 
any, organisations are purely public or purely private but rather are 
influenced by a mix of public and private authority. Therefore, some 
government organisations are more public than others and some private 
organisations are more private than others. In this approach publicness is a 
general measure of governmental influence. It is assumed that various levels 
of publicness are directly associated with changes in organisational 
behaviour (Emmert & Crow, 1988). Recognising publicness in this way allows 
an understanding of the dimensional nature of political and economic 
authority and focuses attention on the effects of these dimensions on a 
variety of organisational behaviours and outcomes (Bozeman & Moulton, 
2011). 
In reviewing relevant literature on organisational change an approach that 
views culture as a mechanism for change was presented in Table 2. This 
approach views organisational culture residing mainly at the level of practices 
and processes, that is, embracing a variety of task, structural, and control-
system characteristics. It is viewed that founders'/leaders' values become 
members' values through practices/processes, that is, through the specific 
structural and management arrangements of the organisation. When 
considering the theoretical effects of publicness (Table 4), it was noted that 
the effects of structure and control characteristics, degrees of control and 
management behaviour (pervasiveness of rules, number of levels) are also 
articulated in the conceptualisation of culture as a mechanism of change. 
Table 3 has presented the mechanisms that have been identified in the key 
dimensions of publicness and organisational change. The overlap between 
mechanisms identified in operationalising publicness and the mechanisms of 
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change identified provide an indication that consideration of both dimensional 
publicness and change (conceptualised as culture) can be useful in furthering 
understanding about how publicness mechanisms may affect change. 
This review has also considered how previous research has considered the 
public nature of organisations and what is understood about how the 
characteristics may affect organisational change. To this end, the CVF was 
discussed and seen as useful in operationalising one of the key dimensions 
of publicness, identified in the proposed model—a bureaucratic/clan culture. 
This is important because there are reasons to expect dimensions of 
publicness to affect change in public sector organisations. Dimension one in 
the CVF (for example), differentiates effectiveness criteria that emphasise 
flexibility, discretion and dynamism from criteria that emphasise stability, 
order and control. Aspects of the CVF model dimension are recognised as an 
important public sector characteristic, specifically, Complexity of 
organisational goals and decision-making processes. This public dimension 
is characterised by multiplicity of goals and criteria to ensure efficiency 
implemented by an emphasis on stability, order and control. These are 
operationalised thorough the organisation’s rules and procedures (this is 
reflected in the conceptualisation of change) to ensure public accountability 
and openness (control and order), political responsiveness, fairness and due 
process. Therefore, it was proposed that an overlap and conceptual link 
exists between the framework to analyse change and the conceptualisation 
of dimensions of publicness. While the CVF is not a sufficient framework for 
exploring the mechanisms at work because it does not prioritise publicness 
as a key variable, it can be seen as very useful in forcing recognition that 
there are positive values that are competitive with one another. Public 
organisations regularly balance often seemingly irreconcilable values, and 
the balancing point will vary from one organisation to another along the 
continuum of private/publicness (Ban, 1995). This provides valuable insights 
into the effectiveness of public organisations, especially on the point that the 
criteria characterising them are multiple, shifting and conflicting (Rainey, 
2003). 
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The application of the CVF by Kloot and Martin (2007) and Parker and 
Bradley (2000) in the Australian public sector, has supported the diagnosis of 
a mismatch between the type of culture in the agencies’ management teams 
and the type of culture required to support the organisational change 
objectives of the public agencies. It is noted in both of these studies that the 
CVF did not support an understanding of the underlying mechanisms as the 
discussion of the underlying mechanisms was more speculative, rather than 
the focus of either study. Rainey (2003) stated that the CVF expresses the 
values in a generalised form and does not address the more explicit 
dimensions, such as political and institutional values, imposed on public 
organisations. It is important to note that political and institutional values are 
seen as aspects of the key dimensions of publicness. This further elucidates 
the argument that the CVF (while a very useful model to deal with public 
sector incongruence) does not reflect the multiple dimensions of publicness. 
Furthermore, the CVF does not allow an in-depth exploration of the 
dimension of publicness. 
Previous studies applying a dimensional approach to publicness have 
focused on identifying the distinguishing characteristics, analysing 
organisations in relation to one or some of the characteristics, or portraying 
organisations as varying from most to least public along a number of 
identified dimensions along a continuum. Dimensional approaches imply that 
distinct dimensions of publicness can be empirically identified and measured 
and that an organisation’s placement along a given dimension has a 
consequential impact on its behaviour (Bozeman, 2013; Moulton, 2009; 
Rainey, 2009). Much of previous research on organisational publicness has 
measured influence from regulative public institutions (political authority); the 
percentage of resources from government as a regulative measure, to the 
extent that the resources carry expectations that must be met for further 
funding; and it has been employed in most analyses of dimensional 
publicness.  Regulative aspects consider the organisation’s capacity to 
establish rules, surveillance mechanisms and sanctions to influence 
behaviour (Moulton, 2009).  Goldstein and Naor (2005) evaluated the extent 
to which hospitals comply with government reviews and regulations, 
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measuring for regulative influence. Based on 196 responses from managers 
of public, nonprofit and private for-profit organisations their findings 
conceptualised influence from regulative public institutions as the perception 
of influence from government or political actors.  Rainey, Pandey and 
Bozeman (1995) found empirical support for conceptualising mixed or 
hybridised public /private organisations .. As operationalised by Scott and 
Falcone (1998), goal publicness is a measure of regulative influence, as it 
measured the degree to which current organisational focus and activities are 
contingent on government funding.  Rainey, Pandey, and Bozeman and 
Kingsley (1998) defined “influence publicness” as the extent to which 
organisational employees perceive constraint from government or political 
actors, thus an additional measure of regulative influence.  
Heinrich and Fournier (2004) applied a dimensional publicness approach to 
program outcomes in a study of organisational form and outcomes in 
substance-abuse treatment organisations as part of the (US) National 
Treatment Improvement Evaluation Study involving 519 service delivery 
units. Heinrich and Fournier (2004) conceptualised dimensional publicness 
based on the dimensions of resource publicness, goal or agenda publicness, 
and the core dimension of ownership. They reported that the ownership 
status and other dimensions of organisational forms of substance-abuse 
treatment organisations had independent effects on treatment outcomes in 
some, but not a majority of treatment outcomes. 
While the research outcomes in the preceding discussion are not the focus of 
the current study, they do provide the opportunity to use the distinct 
theoretical effects of publicness (identified in Table 4) on which there is 
consensus in the literature, to examine how publicness characteristics might 
work as a mechanism affecting change in the public sector. This provides an 
opportunity to build on existing theory and improve understanding of the 
public nature of organisations and the behaviour of public sector 
organisational change. 
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2.7 THE GAP TO BE ADDRESSED 
It is proposed that innovatively applying insights from both publicness theory 
and cultural change theory will provide a unique contribution to 
understanding how the underlying mechanisms of publicness affect change. 
While some of the current literature indicates a link, the underlying 
mechanisms have not been explored in depth because this has not been the 
focus of previous research studies. Therefore, the literature on change has 
not drawn on a rich analysis of what publicness is and how it works as a 
mechanism affecting change. This gap in current literature and knowledge is 
the focus of the current project. 
The preceding discussion has highlighted how the use of a functionalist 
approach (applying the CVF and subculture models) might indicate the 
variables that affect change. However, it was seen that this approach was 
bounded by the use of variables that described a 'bureaucratic' or 'clan' 
culture that does not adequately account for the multidimensional 
characteristics of publicness. Dimensional publicness theory tells us that 
public sector characteristics entail more than a bureaucratic culture. 
Therefore, based on the review presented above, the functionalist approach 
(CVF and subculture model) is not a sufficient framework for in-depth 
exploration of the richness of the mechanisms at work because it does not 
prioritise publicness as a key variable. It does not account for the breadth 
and depth of what the literature indicates are the characteristics of 
publicness. Nor does CVF help us to understand how the underlying 
mechanisms associated with publicness operate to influence culture and 
change. The discussion of the underlying mechanisms is mostly speculative 
in prior studies rather than the focus of the study. Further, the preceding 
discussion has presented reasons to expect the characteristics of publicness 
to affect change (and culture as a mechanism of change) by evidencing a 
conceptual link between the literature on change and the literature on the 
public nature of organisations (conceptualised by a dimensional publicness 
approach).  
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The preceding review has indicated conceptual links are proposed to exist 
between processes of change and the processes of publicness, specifically: 
task, structural, and control-system characteristics. Previous studies applying 
a dimensional approach to publicness have focused on identifying the 
distinguishing characteristics, analysing organisations in relation to one or 
more of the characteristics, or portraying organisations as varying from most 
to least public along a number of identified dimensions along a continuum. 
While these research outcomes are not the focus of the current study, it does 
provide the opportunity to use the distinct dimensions of publicness 
(identified in the early discussion) on which there is consensus in the 
literature, to examine what publicness is and how it works as a mechanism 
affecting change in the public sector. This provides an opportunity to build on 
existing theory and improve understanding of the nature of publicness and 
the behaviour of organisational change. 
The research question to address the gap in current knowledge, based on 
the preceding literature review is: How does the public nature of 
organisations affect change? The question is designed to gain insight into 
how the processes concerned with publicness (the public nature of 
organisations) work as a mechanism affecting change.  
2.8 THEORETICAL FRAMEWORK 
Insights that were gained from the preceding literature review about (a) the 
public nature of organisations and (b) the nature of organisational change 
were used for the dual purpose of identifying gaps in current knowledge and 
also developing a theoretical framework to inform data collection and 
analysis phases of the research.  
The study will apply dimensional publicness theory to conceptualise the 
nature of public organisations (referred to from this point as ‘publicness’) as 
multidimensional. The theoretical framework for conceptualising publicness 
for this research is based on the key theoretical effects of publicness 
identified in the preceding literature review and presented in Table 4. A 
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conceptual link between the literature on change and the literature on public 
sector characteristics (conceptualised by a dimensional publicness approach) 
was presented in Table 3. 
This study will therefore apply a multidimensional concept of change that 
conceptualises change within the organisation’s culture; that embraces task, 
structural, and control-system characteristics. This view contradicts the 
individualist assumptions found in Peters and Waterman's (1982) managerial 
approach. The dimensional publicness approach is also evidenced to capture 
both the political and economic underpinnings and gives particular attention 
to organisational resource processes and to other fundamental organisational 
activities such as goal setting, structuring and design. This approach also 
recognises public organisations as being influenced by political and 
economic authority and provides the flexibility to understand behaviour along 
a continuum, rather than a traditional rigid dichotomous approach. A 
publicness approach therefore accords attention to the multiple dimensions 
and the political sphere not fully accounted for in the bureaucratic approach. 
A conceptual map of the focus of this study is now presented in Figure 2 
below. 
Figure 2 Map of conceptual aspects  
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Conceptual 
link 
The public nature of 
organisations  
 
Dimensional publicness theory  
 
1. Organisational environment 
2. Organisational goals 
3. Organisational structures and 
processes 
A rich examination of how 
publicness affects organisational 
change  
Organisational change  
 
Organisational culture as a 
dimensional mechanism of 
change  
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2.9 CONCLUSION 
This literature review has argued that there is insight to be gained by viewing 
public sector characteristics as a dimensional model of publicness because 
this approach gives particular attention to organisational resource processes 
and other fundamental organisational activities such as goal setting, 
structuring, design and organisational maintenance (Bozeman, 1987). In 
addition, applying a dimensional model of publicness to frame the 
characteristics of public organisations for this research is proposed to 
address the shortcomings of other approaches to public sector change by 
giving adequate consideration to the influence and effect of the external 
political authority. For example, it was posed that approaches (such as the 
CVF) that are based on the traditional model of public bureaucracy—with a 
strong emphasis on controls and on formal rules and procedures, that 
support stability, predictability and efficiency—have values that are proposed 
to be highly resistant to change. This does not support understanding how a 
successful radical change happened in the public sector organisation that is 
the focus of this case. Nor do the models of cultural control, based on private 
sector environments, because they lack attention to the control-
system/decision-making characteristics within elaborate institutional 
constraints (diverse groups, fragmented control, leadership levels and 
contested policy decisions), and do not fully account for external political 
influences. 
There are indications that the publicness approach captured in this study’s 
theoretical framework supports the underlying mechanisms of change (and 
culture as a mechanism for change). Therefore, both bodies of literature—
dimensional publicness theory and organisational change—are applied in 
understanding how the characteristics of public organisations may affect 
change. This provides an opportunity to improve understanding of the nature 
of publicness and the behaviour of public sector organisational change and 
build on existing theory. The next chapter will discuss the research methods 
used in this study to answer the research question.
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3 METHODS 
3.1 INTRODUCTION 
Research design “is the logical sequence that connects the empirical data to 
a study’s initial research questions and ultimately, to its conclusions” (Yin, 
2009, p. 26). The aim of this chapter is to discuss the research design used 
in this study, covering the main issues that constitute a logical plan to answer 
the research question, namely the study’s question, the unit of analysis, the 
logical thinking and underlying research philosophy that link the data 
collected to the research question and the criteria that was applied to 
analysing the findings. The organisation on which the case is based is 
introduced, the quality of the study and ethical issues are also systematically 
discussed. 
3.2 APPROACH 
The research question is: How does the public nature of public organisations 
affect change? 
The current project is oriented to understanding ‘how’ the phenomenon of 
interest (the change process) is affected by the public nature of organisations 
and therefore has a phenomenological perspective. Interest in this question 
has arisen from observing a successful radical change project in a large 
public sector organisation and questioning the assumptions and accepted 
wisdom promulgated in the existing literature that this type of organisation is 
highly rigid and unable to cope with change (Lam, 2004) and hence 
identifying a gap therein. The theory relevant to the topic exists (and is 
applied in the theoretical framework) but is not well enough developed to 
achieve a viable hypothesis related to how the public sector processes work 
as a mechanism to affect change. Therefore, the research question is 
designed to generate new theoretical knowledge or propositions and is thus 
relatively open ended (Edmondson & McManus, 2007). 
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To address this question the research was undertaken with a case study 
method using a single ‘purposefully’ (Patton, 2002) chosen case to 
investigate the radical change processes that occurred to implement a new 
electronic service in an Australian public sector organisation (namely, the 
pre-filling project). The ‘case’ and the unit of analysis was the organisational 
change project that occurred in the public sector organisation to implement 
the significant change required for pre-filling. The analysis is bounded by the 
period from 2004 when the new system was piloted, to 2008 when the project 
moved into full implementation.  
A theoretical framework was constructed from the fields of literature relevant 
to this enquiry, organisational change and public sector management, to 
guide the study. Multiple sources of qualitative data were collected using in-
depth interviews with staff who were directly involved with the change project 
and external stakeholders who were also involved, as well as drawing on 
documents and archival records. The theoretical framework was used for the 
dual purpose of informing data collection and the analysis phases. Therefore, 
the three theoretical affects of publicness (as identified in the theoretical 
framework) which are; 1) the organisational environment, 2) organisational 
goals and 3) organisational structures and processes, were used as an 
analytical lens through which the findings from theoretic thematic analysis of 
the data were reported. Based on this approach, the findings are reported in 
three themes which broadly reflect the three theoretical affects. 
3.2.1 THE CASE STUDY METHOD 
Yin (2009) recommends a case study method as the preferred strategy for 
research with consideration to three conditions, the type of research 
question, the extent of control the researcher has over behavioural events 
and the degree of focus on contemporary events as opposed to historical 
events. Yin (2009) contends that ‘how’ questions are more explanatory and 
likely to lead to the use of case studies, histories or experiments because this 
type of question deals with operational linkages rather than the number of 
frequencies or incidence (which would require a survey for example). The 
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current project is oriented towards understanding how a phenomenon of 
interest (the change process) is affected by the public nature of 
organisations. 
Further, the case study method is preferred in examining existing events that 
cannot be manipulated by the researcher. This is opposed to an historical 
method that is relevant when researching the past when no relevant persons 
are alive to report what occurred, or an experiment where the researcher can 
manipulate and control variables (Yin, 2009). When considering the current 
research across Yin’s three conditions a ‘how’ question is posed, the 
researcher had no control over events and the focus was on a phenomenon 
within a real-life context, that is, the relevant persons are alive to report what 
occurred. In this way, the current research meets all three of Yin’s conditions 
to recommend a case study method as the preferred strategy. 
The case study method has been a commonly used research strategy across 
multiple fields including management, public administration, political science 
and planning (Gummesson, 2000; Yin, 2009). Pettigrew (1985) reminds us 
that the empirical study of organisational change requires that the analysis of 
content and process of change should not be abstracted from the context 
that gives that change form, meaning and dynamics. The use of a case study 
approach (as a distinctive method) is relevant when there is a need to 
understand complex phenomena because it allows an investigation to retain 
the holistic and meaningful characteristics of real-life events (Yin, 2009). 
Burnham et al (2004) argue that the advantage of a case study approach is 
that data on a wide range of variables can be collected on a single group, 
institute or policy area. 
It is proposed, therefore, that a case study approach can provide a holistic 
account of the phenomena under investigation in this case, and enables a 
rich analysis of the contextual conditions that are highly pertinent. That is, the 
dimensions of publicness and how they worked as a mechanism affecting 
change in the organisation. Further, the case study approach is a very 
suitable design for studying change process/es to provide underlying 
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explanations; discovering or confirming the process by which the 
phenomenon under investigation had the effect that it did (Gummesson, 
2000; Reichardt & Cook, 1979). Therefore, the case study approach enabled 
the researcher in the current research to argue convincingly about the 
relationships between variables and present underlying explanations for 
processes in a situation that was too complex for survey or experimental 
strategies. 
3.2.2 A QUALITATIVE APPROACH 
Case studies (as a method) can follow either quantitative or qualitative 
approaches or any mix of both and dealing with a variety of techniques that 
include primary and secondary documents, cultural and physical artefacts, 
survey data, interviewing and direct observations (Stake, 1995; Yin, 2009). A 
rich, detailed and suggestive data is recommended to shed light on 
phenomena (Edmondson & McManus, 2007) and this draws attention to 
qualitative research, which is a broader term that refers to a process where 
the researcher builds a whole and complex representation using rich 
description and explanation as well as a careful examination of informants’ 
words and views (Creswell, 2003; Miles & Huberman, 1994). The case study 
method and qualitative approach used in this research allow for the collection 
of rich and detailed data, meaningful analysis and examination of underlying 
values. As a result, a rich account of the cultural dynamics and complexity 
within the organisation were identified. 
As outlined in the literature review, a theoretical framework was constructed 
to guide data collection and analysis and to support the integration of 
literature for this case study. As recommended by Creswell and Yin (1998, 
2009) the role of theory development as part of the design phase of this case 
study method was vital because the resulting research design logic links the 
research questions, the unit of analysis, the logic connecting the conclusions 
that are drawn from that data, and the criteria for interpreting the findings. 
Central to these linkages is the development of a theoretical framework prior 
to data collection to not only situate the research within a scholarly 
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conversation but also to focus the study (Fowler, 2006). Miles and Huberman 
(1994, pp. 17–18) state “any research, no matter how unstructured or 
inductive, comes to fieldwork with some orienting ideas” … or “there would 
be no way to make reasoned decisions about what data to gather … about 
what is important from among the welter of what is possible ... and the 
presumed relationships among them”. In this way, the theoretical framework 
in this study provides the system of concepts, assumptions, expectations, 
beliefs, and theories that supports and informs this research and was a key 
part of the research design. This framework was built from the existing theory 
on organisational change and public administration, as these bodies of 
literature were identified as the key source for understanding the phenomena 
under study. 
3.2.3 ASSUMPTIONS AND RATIONALE 
A number of considerations guided the design decisions that are central to 
the good quality of this qualitative study. As highlighted by Creswell (1998), 
these are the relationship between knowledge, researcher and the case, and 
the approach to writing the narrative (Creswell, 1998; Morgan & Smircich, 
1980). These considerations are now discussed. 
It is important to define the researcher’s assumptions of the nature of reality 
(ontology) and the base for knowledge creation and truth that underpin the 
research (epistemology) because this has consequences for the way the 
research was conducted in terms of the focus of the study, what was seen as 
data, how it was collected and analysed, how it was theorised and reported 
(Cunliffe, 2011). A case study approach has the scope to be based anywhere 
along the continuum between subjective and objective assumptions. 
Subjective assumptions view reality as a product of the human mind, believe 
humans are autonomous and give meaning to their surroundings, knowledge 
is personal and therefore research methods need to explore individual 
understanding and subjective experiences of the world. Subjective 
assumptions focus on how people give meaning to, interact with and 
construct their world. Objectivists, by contrast, hold that reality is a concrete 
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given that is external to and imposed on individual behaviour and that 
knowledge is observable and has measurable regularities, laws and patterns. 
An objectivist approach focuses on structures, actions, behaviours, systems, 
processes (Cunliffe, 2011). 
Considering these basic assumptions in relation to this research on the 
continuum between subjective and objective, the design decisions were 
guided by a view that is more aligned to an objective approach than a 
subjective one. Alignment with a more objective approach is a basic 
epistemological stance favoured for studies of systems, processes and 
change (Morgan & Smircich, 1980). Therefore, change processes in this 
case are viewed as an objective reality. This study does not seek to interpret 
employees’ subjective meaning of change and change management 
processes, but rather objectively collect and analyse the facts of what 
occurred. The research assumes that the change processes and practices 
are captured in the organisation’s documentation and the individual 
interviewee accounts of the processes and practices that occurred during the 
change process in question. 
While in an interpretive biography, the voice of the researcher is apparent in 
the text, the opposite is the case in this case study approach—the 
researcher’s presence in this text was avoided to ensure the interpretation 
and presentation of the findings are those of the subjects not the author. As 
recommended by Creswell (1998) in support of a robust case study design, 
the researcher provides a holistic description of the case and its context 
before moving to justify the case within the literature-driven themes. 
Case study research can include both single and multiple cases. The fields of 
public administration and political science delineate between these 
approaches; however, as argued by Yin (2009), single and multiple cases are 
two variants of case study design within the same methodological framework. 
The single case in this study is a ‘purposeful’ sample as an ‘information-rich 
case’ that will provide an opportunity to learn a lot about the issues of central 
importance to the purpose of the research and understanding of the 
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phenomena (Patton, 2002). The next section provides background on the 
public sector agency that is the focus of this case study and provides 
justification for the single-case approach. 
3.3 THE CASE 
The single case (and the unit of analysis) is the project that was undertaken 
for the successful introduction of a radically different technology (the ‘pre-
filling’ system) by a large Australian federal government agency. When the 
new system was piloted the agency reported employing 22,294 staff in 
offices all around Australia (ATO, 2005b). Unlike much organisational 
change, which relies on using existing processes, products and structures 
and changes them by a small amount without changing their basic function 
and definition, the pre-fill project represented a radical change for the 
organisation. Radical change is described as discontinuous change across a 
range of organisational features and parameters (McAdam, 2003) to achieve 
significant organisational development in response to large-scale 
organisational progress (Bessant & Caffyn, 1997). Further, radical change 
involves large-scale change management and the application of project 
management disciplines (Holbeche, 2006; VandeVen & Poole, 1995). This 
change initiative was managed under the mandatory project management 
method (ATO, 2007) for a Tier 21 project and required new business 
processes, new management processes, a significant information and 
technology component, the cooperation of third-party data suppliers, and the 
cooperation of other government agencies. The case is described in detail 
along with justification for the selection of this single case, before defining the 
scope of the research. 
3.3.1 DESCRIPTION AND CONTEXT 
The Liberal (Coalition) federal government (who were in power from 1996 to 
2007) identified the concept of ‘pre-filling’ an income tax return as a solution 
that supported their major policy agenda to reform aspects of the Australian 
                                                     
1
 Projects are assigned a Tier aligned to their level of significance and risk to the organisation by the agency’s 
Project Management Office (ATO, 2006).  
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taxation system (Evans, 2011). Pre-filling streamlined the process of 
preparing a personal income tax return and addressed the growing concerns 
of one of the key voting constituents, individual taxpayers, who were 
concerned about the increasing complexity of preparing and lodging an 
annual personal income tax return. It was proposed as the replacement for 
the individual taxpayer’s annual tax return for those individual taxpayers with 
relatively simple tax affairs. The Treasury foreshadowed that the agency 
would introduce a test of the streamlined return process for the financial year 
2000–01 (Evans, 2011). Although the full scope of the original notion of 
completely replacing the annual tax return with a pre-filled income statement 
for taxpayers with simple affairs did not progress past the testing stage, the 
concept of pre-populating (as pre-filling was originally called) an income tax 
return with data held by the agency (and from third-party data sources) 
progressed within the agency from this time. 
The concept was further explored by the agency during a co-design and 
community consultation process called ‘Listening to the community’ 
(commenced in March 2002), where tax agents, small business, individuals, 
large business, and not-for-profit and government organisations were invited 
to participate in the future design of tax administration (Edwards, 2010). It 
was at this time that significant developments in information and 
communication technology were emerging and becoming increasingly 
available to public sector organisations and their clients. These technological 
advances were making it cheaper for organisations to store, transmit, 
retrieve, and manipulate large amounts of data. In addition, the widespread 
availability of personal computers, software and the internet, made it timely 
for the agency to offer taxpayers online access and interaction with the 
agency about their tax affairs (Evans, 2011). In 2004, the Commissioner 
assigned a senior project manager and a limited pilot study of the new 
system commenced with 300 taxpayer volunteers. The pilot study was 
expanded to more taxpayers and progressively provided more pre-filled data 
from that time up to 2008, when it moved into full production. An allocation of 
$10 million in federal resources provided in the 2006–07 budget 
announcement established the importance of this expense measure in 
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achieving the federal government’s policy agenda within the political 
environment and tied the delivery timeframe to the 12-month budgetary cycle 
(Treasury, 2006). A further allocation of $20 million in federal funds was 
received in the 2007–08 budget, expanding the original scope (Treasury, 
2007). 
Pre-filling (as the name suggests) is the provision of information that the 
agency typically uses for its data-matching purposes (Evans, 2011). This 
information is matched (as part of the agency’s compliance approach) with 
the information provided by taxpayers on their income tax return and any 
discrepancies are highlighted and then investigated further (ATO, 2005a). In 
addition to the policy intent of making it easier and more convenient for many 
taxpayers to complete their return, this project also sought benefits from 
improved income tax return data accuracy and to support an improved risk-
based approach to gathering information for compliance purposes (ATO, 
2005a). 
The new system used taxpayer data that third parties were required to lodge 
with the agency, and from the agency’s own sources, such as the amount of 
bank interest earned, share dividends received, childcare tax rebate 
amounts, and payment summary information from an employer. The new 
system then placed the data into the relevant labels in e-tax (the agency’s 
lodgement system). e-tax was a very popular existing online lodgement 
product for individual taxpayers to self-prepare and lodge their income tax 
returns. Introduced in 1999, the growing popularity of e-tax provided the 
agency with an opportunity to build on an existing product that gave 
taxpayers information on how to fill out their annual income tax return, into a 
product that could also pre-fill available data into their tax return (Evans, 
2011). Pre-fill was also made available to populate personal income tax 
information into taxpayer returns for tax agents via the Tax Agent Portal (an 
existing online tax agent service provider) via a Pre-filling Report, which was 
added to the existing suite of reports on the Tax Agent Portal (ATO, 2009). 
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The pre-filling initiative required the agency to focus externally and invest 
considerable effort in developing relationships with the third-party data 
providers who were responsible for providing tax-relevant information to the 
agency. The timing of the provision of pre-filling data to the agency was 
critically dependent on the voluntary efforts of the data providers. The 
success of the new system relied on the data providers submitting their data 
to the agency much earlier than the legislated deadline (October) (Evans, 
2011) so the agency could make it available to taxpayers as early as possible 
in tax time (from 1 July) to pre-fill into their tax returns. The relevant 
organisations included other government agencies, financial institutions, 
managed funds, share registries and employers (for payment summaries). 
The agency established agreements, data specifications and a framework for 
the provision of data in a suitable timeframe and format and by a suitable 
channel (preferably electronically). Data providers responded positively, with 
significant improvements in the quality and timing of data (ATO, 2009). A 
plan and structure for the management and monitoring of data provision 
generally, including business and technical scripting for common issues and 
escalation points for complex issues, was also required. In addition, a plan 
and structure for the ongoing management of the relationships with data 
providers was developed (ATO, 2007). 
The change process required a significant information technology 
component. The e-tax platform was enhanced to accommodate the pre-fill 
functionality. A range of backend storage and processing systems were built 
and the rework of the systems used by third parties to transfer data to the 
agency and the systems used by the agency to accept, process and match 
that data and store it ready for pre-filling. In addition, pre-fill required the 
agency to build and staff the enhanced business systems infrastructure to 
handle the expanded requirements of pre-filling, especially the capture and 
process of large amounts of data in a very tight timeframe (ATO, 2007). 
Over 100 million data items were made available in 2008–09 when the 
system went into full production. That year the service was accessed by over 
1.5 million individuals through e-tax (of 2.2 million potential users), and tax 
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agents downloaded over 6 million Pre-filling reports to assist their clients 
(ATO, 2009). This success was recognised by the Australian Government 
Information Office (AGIMO) of the Department of Finance and Deregulation, 
which awarded the agency’s pre-filling initiative as a finalist for the 2009 
Excellence in e-Government Award that highlights leading practice in the use 
of ICT by government (ATO, 2009). 
3.3.2 JUSTIFICATION FOR SELECTION 
The public sector organisation on which the single case is based was a 
purposeful choice constructed on the potential manifestation and 
representation of the theoretical constructs of public sector characteristics 
that are important to this study (Patton, 2002; Yin, 2009). This organisation 
reflects a number of attributes identified within the theoretical framework of 
publicness dimensions. The publicness dimensions in the theoretical 
framework presented in Table 4 are as follows: 
1. Characteristics of the organisation’s environment 
2. Characteristics of public organisational goals 
3. Characteristics of public organisational structures and control 
processes. 
Considering the case organisation against the dimensions in the theoretical 
framework, the structural and control-system characteristics involve rules and 
structural arrangements over which external bodies have authority and 
control. The organisation is structured into service and business lines. Each 
service and business line focuses on a type of taxpayer, such as small 
business; a type of tax, such as goods and services tax; or an aspect of 
internal support, such as information technology. Structurally, the service and 
business lines can be characterised as ‘silos’, which focus tax officers on the 
objectives of that line, but also put up barriers between tax officers in different 
lines (Edwards, 2010). Within the lines the basic unit of agency management 
is a team structure. Cohesion and loyalty in the agency is supported by the 
teams in which people work. Teams develop their own personalities to match 
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the inclinations of their members and the personalities of their leaders 
(Edwards, 2010). 
External authorities to which the agency is accountable include Government 
and Parliament in relation to the efficiency, effectiveness and fairness of 
administering government policy through a range of taxation laws. The 
Australian National Audit Office, the Inspector-General of Taxation and the 
Ombudsman also play a scrutineering role (Edwards, 2010). Intrinsic to this 
characteristic is the agency’s requirement for public accountability and 
openness demonstrating fairness and due process. This is reflected in the 
structural arrangements and relationships with external authorities as 
reflected in the pervasiveness of rules (particularly regarding accountabilities) 
and numerous levels of control within the organisation. The agency has to 
deal with the potentially conflicting demands of diverse constituencies and 
political authorities because as a public administration it has a role to 
implement and administer policy by directly engaging with taxpayers, their 
representatives and the political community each of whom has a different 
agenda and perspective on policy issues (Edwards, 2010). It could be 
proposed that this requires a level of negotiation and flexibility. 
Political responsiveness can also be seen as an embedded organisational 
characteristic. For example, a major objective of the agency’s Change 
Program (of which the introduction of the pre-filling system was a part) was to 
shift clients from traditional service delivery modes to ‘online’ web-based 
services. This major change program was driven by the directive from the 
federal government to achieve revenue gains by providing e-services to 
enhance government operations, improve public sector performance and 
management practices (Edwards, 2010). Direct political interaction with the 
organisation occurs regularly in relation to achieving policy goals and 
revenue targets via Senate estimates committee hearings and questions to 
the Senate by government members. In addition, the organisation reflects the 
hierarchical culture of the traditional model of public bureaucracy, with a 
strong emphasis on controls and on formal rules and procedures. The values 
stressed in this culture type are stability, predictability and efficiency—values 
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that are purported to be highly resistant to change. These organisations are 
viewed as effective if they are stable, predicable and mechanistic (for 
example, universities, government agencies and large conglomerates that 
are characterised by longevity and staying power in both design and outputs) 
(Cameron & Quinn, 1999). 
Single cases are a common design for doing case studies where the case 
(the activity or the event) is seen as critical or unique to providing insight into 
understanding of a phenomena (Patton, 2002; Stake, 1995). The uniqueness 
of this case is not established by comparing it on a number of variables but in 
the way the case has the potential to provide insight into understanding 
public sector change and contribute to the development of knowledge on this 
topic. Bozeman (2013) draws our attention from the traditional model of 
public bureaucracy that is stable, predicable and mechanistic to consider 
public organisations within the varied engagement modes of government 
activities that occur along a continuum between aspects of private enterprise 
(for example, joint ventures, contracting-out, public–private partnership). 
Bozeman (2013) proposed a dimensional model of publicness that considers 
the organisation resources and other fundamental processes that influence 
behaviour such as goal setting, structuring and design, along a continuum 
from private to public. With consideration for the case study organisation, the 
organisation is dependent on government-appropriated resources, has an 
embedded bureaucratic structure that supports a strong emphasis on 
controls and on formal rules and procedures and organisational goals are 
hierarchical (from the top down). The case study agency would therefore be 
positioned along this continuum at the ‘hard core’ and highly change-resistant 
public sector end (Bozeman, 2013). In this way, for the purposes of this 
research, this organisation is representative of a traditional public sector 
organisation. 
This is important because, contrary to what the theory suggests about 
change in this type of public organisation (highly resistant), change in the 
case study organisation was reported to be very successful. This success 
was recognised by the Australian Government Information Management 
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Office (AGIMO) of the Department of Finance and Deregulation that awarded 
the agency’s pre-filling initiative as a finalist for the 2009 Excellence in 
e-Government Award, which highlights leading practice in the use of 
Information and Communications Technology (ICT) by government (ATO, 
2009). 
Therefore, the representation of the theoretical constructs of public sector 
characteristics (discussed previously) and the uniqueness of how a 
successful change occurred in an organisation that the theory tells us should 
be highly resistant to change, provides the case with the power to explain. 
This is expected to be critical to understanding of the particular case and 
therefore a valuable contribution to understanding the behaviour of public 
sector organisational change—the phenomena under study. While studying 
one case of this nature does not permit broad generalisations to all possible 
cases, logical generalisations can often be made on the weight of evidence 
produced in studying a single critical or unique case (Patton, 2002). 
In summary, the pre-filling system represented a significant change in the 
lodgement and processing of annual income tax returns and required radical 
changes by the organisation in relation to both external adaption and internal 
process integration. The agency built a service that has fundamentally 
changed the way it approaches compliance, improving transparency and 
using technology to assist taxpayers to voluntarily comply with their income 
tax obligations (ATO, 2009). This initiative was managed as a Tier 2 project 
as part of the agency’s Change Program (also known as the Easier, Cheaper 
and More Personal Program), introduced in 2002–03 and which initiated 
large-scale changes to the organisation’s systems (Edwards, 2010). When 
considering the type of change that occurred in what Abraham and Knight, 
(2001) describe as a highly resistant organisational culture, on a continuum 
between incremental change and radical change the pre-filling system 
represented a radical change for the organisation. In the literature a radical 
change is characterised as significant change for the organisation that 
requires almost a ‘quantum leap’ and may require a fundamental shift in 
behaviour, including the need to re-engineer work processes, and a shift in 
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terms of the internal focus of some work groups. Furthermore, radical change 
involves large-scale change management and the application of project 
management disciplines (Holbeche, 2006; VandeVen & Poole, 1995). 
The organisation is therefore valuable as a case study because it is proposed 
to embody both a range of publicness dimensions, public bureaucracy 
cultural values, and the unique characteristics of radical change in a highly 
resistant, public sector organisational culture and yet, contrary to the theory, 
a highly successful change was achieved. In order to deeply explore the 
proposed underlying mechanisms this project purposefully sampled a single 
case in a public sector organisation that reflected the unique attributes in 
question. 
3.3.3 SCOPE 
The scope for the research includes the process of change that occurred 
within the organisation between 2004 (when the project business case and 
project plan were written and the new system was initially piloted) to 2008 
(when the new system moved into full implementation). A timeline of the key 
events relevant to this research during the years in scope is presented in 
Table 5 below. The timeline shows the use of an extended pilot phase during 
which the amount of data made available in pre-fill was gradually increased. 
The timing of data acquisition was dependent on the organisation 
establishing successful relationships with the third-party data suppliers, such 
as financial institutions and other government agencies. These relationships 
were vital to enable the agency to obtain the data from the suppliers much 
earlier than the providers were required to by law and also (preferably) to 
provide the data to the agency in an electronic format to save the agency 
time-consuming data entry. 
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Table 5 Scope of the research (showing key events) 
2004 
 
Project established 
& pilot commenced 
via e-tax 
 The Business Case (with a project plan) was written 
 The Project Manager was assigned 
 A limited pilot study commenced with 300 volunteer 
taxpayers pre-filling Centrelink data via e-tax. 
2005 
 
Pilot expands 
The pilot was expanded to include pre-filling data from 
Medicare. 
2006 
 
$10 million in 
funding provided 
by the federal 
government 
 
Pilot expands 
An agreement was established with a number of the larger 
banks to provide their data to the agency much earlier 
than they were required to under the law. The statutory 
date was 31 October and the agency needed this data as 
early as possible after 30 June so taxpayers could use it 
in their income tax returns. As a result, the amount of pre-
filled data available during the pilot study was expanded to 
include childcare rebate, bank interest and managed fund 
information to enable taxpayers to complete their annual 
income tax return. 
2007 
 
$20 million in 
funding provided 
by the federal 
government 
 
Pilot expands 
The available data were expanded to 15 items including: 
bank interest and managed fund information from 24 
financial institutions; share dividends from two major 
registries; payment information from the Department of 
Veterans’ Affairs, Higher Education Loan Programme 
information from the Department of Education, 
Employment and Work Place Relations. PAYG payment 
summary information was also made available to 
taxpayers in a limited pilot study. 
2008 
 
Full production 
 
Data available via 
e-tax and the Tax 
Agent Portal 
The pre-filling system shifted from the ‘expanding pilot’ 
phase to full production, encompassing all electronically 
available financial institution data, payment summary data 
and a wide range of data held by the agency. There were 
81 data items available for pre-filling by individual 
taxpayers who used e-tax or lodged their returns through 
their tax agents (via the Tax Agent Portal). 
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3.4 DATA COLLECTION METHODS 
In planning the data collection method for this research, note was taken of 
Yin’s (2009) three principles that are claimed to contribute to establishing the 
construct validity and reliability of the case study evidence. These principles 
are: the use of multiple sources of evidence, the use of a case study 
database and maintaining the chain of evidence. Each of these principles is 
addressed in this section, followed by a discussion on the sources of 
evidence that were employed. 
3.4.1 JUSTIFICATION FOR SELECTION 
Qualitative case study evidence can come from many sources, those most 
relevant to this study (and among the six most commonly used), were 
documentation, archival records and interviews (Yin, 2009). As 
recommended by Yin (2009) each of these sources was subject to an explicit 
data collection plan (see Appendix A). A major strength of this case study 
data collection method is the use of several different sources of evidence 
(Yin, 2009) developing converging lines of inquiry to support a process of 
data source augmentation and corroboration (Creswell, 1998).  The interview 
data and the textual data from archival records and organisational documents 
were all considered, with one making better sense of the other. This is a type 
of triangulation used to situate the accounts (from different sources and 
contexts) rather than using one account to undercut another as it allowed 
each account to be considered for the context it provided (Silverman, 1993). 
This type of triangulation allows the researcher to seek out instances of 
phenomena in several different settings, and richer descriptions of 
phenomena then result (Searle, 1999).The findings in this research are thus 
convincingly based on several different sources of information and follow an 
augmentation and corroborative mode of analysis. 
In addition to the use of convergent evidence sources, this research 
organised and documented the data collected for the study into a database 
within the software used for analysis. For example, the software NVivo 
(Version 9) was used to record documents and archival records accessed, 
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the interview guide, interview participant frame, interview protocol, notes 
made by the researcher during analysis of themes, research diary, the voice 
recordings and the transcripts of the interviews—all are stored and organised 
in the one file within the software. A detailed list of all referenced material is 
stored within EndNote, a reference database file. In principle, other 
investigators can review the evidence directly and not be limited to the written 
report of the findings. This increases the reliability of a study (Yin, 2009). 
Maintaining the chain of evidence in this research was achieved by ensuring 
sufficient citations and cross-referencing to the relevant source. This 
increases the reliability of the information in the case. It is possible to trace a 
citation back to the specific data source by the use of the database (as 
discussed above). The case study protocol developed for this project 
provides a link between the content of the report and the initial study question 
(Yin, 2009).The case study protocol was developed as the instrument to 
standardise the procedures to be followed by the researcher in conducting 
data collection (see Appendix C). As recommended by Yin (2009), the 
protocol covered: an overview of the case and the purpose, a data collection 
plan, who was to be interviewed, potential documents and archive records 
sought, the purpose of the report and the interview questions. This was an 
important way of increasing the reliability of the case study research (Yin, 
2009) because it helped to focus the researcher on the topic, the target 
audience and ensured the data collection procedures were fully documented 
and therefore repeatable. 
Each source of evidence and collection method that was employed is now 
discussed in the order in which it was applied. 
3.4.2 DOCUMENTS AND ARCHIVAL RECORDS 
Several types of documents were identified as useful to the scope of this 
study, including the record of meetings between the agency and tax agents’ 
representatives, written reports on the project’s progress, the project’s 
business cases and project plans. As suggested by Silverman (1993), the 
most important use of these documents was as a type of triangulation to 
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corroborate and augment evidence from other sources (such as the 
interviews and archival material). These documents were examined to verify 
the sequence of events, correct names and positions of staff and the external 
stakeholders who were involved in the change process. An internet search 
was conducted that revealed the archive of organisational documents relating 
to the years in question on the agency’s internet site. In addition, public 
documents such as governmental policy documents, budget papers and 
statements were collected and examined for their insight. Permission to 
access the project’s archival records, which were held on the organisation’s 
computer drives or in hard copy by staff, was provided by the organisation 
but as the records were not located in one place, time was allotted during 
interviews with relevant interviewees to enquire if they had any archival 
records. This approach uncovered a range of archived project records, 
emails, agendas, approvals and minutes of project meetings (for example) 
that individual staff who were involved in the change process had archived in 
their computer folders. A list of all documents and archival records used in 
this enquiry is provided in Appendix E. 
These documents and archival records had limitations as they were 
produced for a specific purpose and for an audience other than the current 
research study. Therefore, as advised by Yin (2009), the researcher 
appreciated the original context of these documents in interpreting their 
usefulness and accuracy as a record. For example, some provided a great 
deal of detail about the project and others nothing of use. 
3.4.3 IN-DEPTH INTERVIEWS 
The interview is seen to give greater depth than other research techniques 
(Silverman, 1993). It is a common technique applied in the field of public 
administration research (Hyman, 1970). Accordingly, an important source of 
evidence for the current study was in-depth interviews with staff and external 
stakeholders who were involved in the change process between 2004 and 
2008. 
Page 95 of 216 
3.4.3.1 Selecting interviewees 
Potential interviewees were identified as those having a role in the 
introduction of the pre-filling system as their experiences and insights were 
valuable to answering the research question. Although the initial results of 
the textual analysis of organisational documents and archive records had 
supported the identification of key participants, the interviewees were also 
asked to suggest other persons who participated in the change process for 
interview (Yin, 2009). In this way, snowball sampling occurred, where some 
key participants involved in the change process were identified for inclusion 
in the research on the basis of referrals from other interviewees (Miles & 
Huberman, 1994). The ‘referrals’ were then included in the sample frame to 
ensure a range of staff across roles and throughout all stages of the project 
were included (Miles & Huberman, 1994). A key informant (and interviewee) 
was the project manager, who was critical to the case study by providing the 
researcher with insights into the project during the initial research design 
stage, identifying key participants and helping with access to corroboratory 
sources of evidence. 
The potential interviewees were approached with a phone call, introducing 
the research and the researcher and screening their eligibility against the 
scope of the research. This introductory conversation was immediately 
followed up with an email providing all the information about the research that 
the potential participant required to make a decision about their voluntary 
involvement. All interviewees were provided with an information sheet and 
consent form (provided in Appendix C) that contained the information they 
needed to make their decision about voluntary participation in the research. 
This document included the organisational support for the research. If they 
agreed to participate, interviewees were provided with a formal invitation 
(provided in Appendix C). In addition, as recommended by Kloot and Martin 
(2007), an events timeline (provided in Appendix C) was a component of the 
information sheet for interviewees to consider prior to the interview. The 
events timeline focused the experience of the interviewee and supported 
their reflection on events and processes to support the retrospective nature 
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of the research. Also provided was information about the organisational 
approval to conduct the research. The researcher then made a follow-up 
phone call to answer any questions and if they chose to participate, arrange 
a suitable time and location for the interview. At the start of the interview the 
interviewer reiterated the research topic and purpose, outlined the use of the 
tape recorder and note taking, confirmed their experiences were within the 
scope of the research and answered any initial questions the interviewee had 
about the research approach. A transcript of the interview was prepared 
afterwards and provided to the interviewees for verification, amendment and 
augmentation where they indicated on the consent form they wished to do 
this. As recommended by Forgues and Vandangoen-Derumez (2001) it is 
only the validated transcript that was used in the study. 
Target population members were both internal and external to the 
organisation and located Australia-wide. The interview frame consisted of 29 
interviewees in total. Twenty-seven interviewees were both current and past 
staff across a variety of organisational positions and organisational business 
lines across all stages of the project. Two interviewees held a role external to 
the agency and were involved in the change process via the stakeholder 
forums conducted by the organisation. All interviews were conducted by the 
researcher and all were recorded and transcribed. The interviews were 
conducted face-to-face (the preferable method) or via telephone, depending 
on the interviewee’s location and availability, with a duration of between 45 to 
60 minutes. Table 6 provides an overview of the number of interviewees, 
their organisational position/role and how the interview was conducted. 
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Table 6 Number and type of interviews and interviewees 
Position/role Number interviewed Phone interview Face-to-face 
interview 
Senior Executive Service 
(SES) staff 
4 4 0 
Executive level 2 (EL2) 
Senior Directors and 
Directors 
9 6 3 
Executive level 1 (EL1) 
Assistant Directors 
11 7 4 
Australian Public Service 
(APS) level 6 
3 2 1 
External stakeholders 2 2 0 
Totals 29 21 8 
The four Senior Executive Service (SES) staff interviewed (all by phone) held 
roles that covered a range of responsibilities. All were members of the SES 
steering committee. Most were involved in the change process continuously 
from 2004 to 2008. 
The SES interviewees were involved in roles relating to: 
 the delivery of the pre-filling project overall 
 the pre-filling information technology goals (to deliver the 
information technology component of the project) 
 engagement with third-party data providers 
 internal coordination to deliver the prototype of pre-filling 
 membership of the SES steering committee 
 goal setting for the project. 
There were nine Executive level 2 (EL2), Senior Directors and Directors 
interviewed about their experiences. Six interviews were conducted by phone 
and three by face-to-face. Most were involved in the change process 
continuously from 2004 to 2008. These Directors managed a team of staff 
and were responsible for: 
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 overall coordination of the pre-fill project 
 the pre-fill project team 
 the information technology build 
 the design specifications, testing and implementation 
 the design and implementation of new processes required to 
integrate the new system into the existing e-tax and Tax Agent 
Portal processes 
 the design of the work processes required to maintain the system 
 the liaison and engagement of third-party data providers 
 the liaison and engagement of tax agents 
 the exchange of data protocols required to share data 
with/between other government agencies (such as Centrelink) 
and the financial institutions involved. 
Eleven Executive level 1 (EL1) Assistant Directors and three Australian 
Public Service (APS) level 6 staff were interviewed. Nine of these were 
conducted by telephone and five face-to-face interviews. Their role in the 
change project was under the direction of their Director and/or Assistant 
Directors respectively. Therefore, their responsibilities and involvement in the 
project entailed the types of tasks undertaken by their Director (their team 
manager), as listed above. Two external stakeholders who were active 
members of the Tax Practitioner Liaison Forum during the period 2004–2008 
were also interviewed by phone for their insight into the change process. 
They had been involved on the forum as representatives of the tax agent 
community with a role to identify and negotiate with the agency on the 
impacts of pre-fill on the tax agents. 
Kvale (1996, p. 102) advises the researcher to “Interview as many subjects 
as necessary to find out what you need to know”. The number of 
interviewees deemed necessary for this study was determined when similar 
views were recognised to augment and corroborate (validate) material 
collected from previous interviews and from textual analysis. In addition, the 
identification of further potential participants to interview became harder, 
indicating near saturation of all relevant and available participants. 
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3.4.3.2 Interviewing technique 
Key participants were asked their opinion on the events and processes that 
took place and how they impacted on the change outcome. The in-depth 
interviews were semistructured and used conversational-style discussions to 
encourage the interviewee to talk about their involvement in the development 
of the change process. As advised by Silverman (1993), the content of 
individual interviews varied, depending on the interviewee’s role and 
responsibilities. A semistructured (also referred to as ‘general’) interview 
guide was used to ensure the same basic line of questions were pursued for 
each interviewee and also provided the interviewer with the freedom to probe 
and elucidate areas of particular relevance to the interviewee’s experiences 
(Patton, 2002). This helped make interviewing all informants systematic and 
comprehensive. The questions in the interview guide were broadly based on 
the characteristics identified in the theoretical framework to affect change; 
and the five key characteristics of publicness as identified from the literature 
relating to the goals, decision-making processes, aspects of control relating 
to leadership, reporting and group processes. This approach supports 
Patton’s (2002) view of an approach that creates a logical link between 
underlying theory and the focus of the research. Interviewees were asked 
about the change that was implemented and how they perceived the 
publicness characteristic affected the change process. A group of structured 
core questions was used at the beginning of each interview to capture 
individual project role and responsibilities information. Individual Interviews 
covered a range of content such as, seeking factual information, or opinions 
and attitudes or narrative and organisational histories (Kvale, 1996). The 
semistructured nature of the in-depth interview allowed the interviewee to 
introduce material they considered pertinent to the change process, as 
suggested by Silverman (1993). This reduces researcher bias by according 
interviewees power to share control of the content of the interview. The 
debrief at the end of the interview provided a summary of the main points 
mentioned by the interviewee and an opportunity for the interviewee to raise 
any other issues on the topic discussed not covered in the interview body 
(Kvale, 1996). 
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The interview guide was piloted on three interviewees, consisting of one 
Director and two Assistant Directors, all by phone. They were selected 
because they represented (between them) a diverse range of roles in the 
project. As advised by Silverman and Yin (1993, 2009), the pilot study served 
to test understanding, relevance and flow of the questions, supporting the 
reliability of the interview guide as a data collection tool. The pilot interviews 
were used to refine the data collection tool and procedures and some 
changes were made to the wording and sequencing as a result. Another 
purpose of pilot interviews was to identify both other pertinent documents and 
archival records and other key stakeholders who were involved in the 
development of the change process in question. 
Interviewing is seen to possess the basic properties of any social interaction 
(Silverman, 1993). Interview data can be subject to recall error, reaction to 
the interviewer, personal bias and politics (Patton, 2002). An approach to 
corroborate interview data with information from the documents and archival 
records was used to overcome (within reason) these weaknesses and will be 
discussed under the heading of quality of the research (section 3.6). 
3.5 DATA ANALYSIS STRATEGIES 
Insights that were gained from the literature review about (a) the public 
nature of organisations and (b) the nature of organisational change were 
used for the dual purpose of identifying gaps in current knowledge and also 
developing a theoretical framework to inform data collection and analysis 
phases of the research. Therefore, the research’s theoretical framework was 
also used in the analysis and reporting of the extensive data collected.  The 
data findings were organised to present the ‘case’ broadly within the three 
theoretical themes of the research’s theoretical framework; 1) the 
organisational environment, 2) organisational goals and 3) organisational 
structures and processes. This approach ensured the analysis phase 
illuminated how the change processes occurred while giving particular 
attention to the affect of the ‘publicness characteristics (as identified in the 
research’s theoretical framework)., 
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Three strategies were used in a data analysis approach that relied on the 
propositions in the study’s theoretical framework. These were thematic 
analysis, textual analysis and a rival question. Thematic analysis was 
applied to data collected from in-depth interviews with informants. Textual 
analysis of the documents and archival records was used to describe the 
case and its context and to corroborate and augment evidence from the in-
depth interviews (Creswell, 1998). These documents were examined to verify 
the sequence of events, correct names and positions of staff and the external 
stakeholders who were involved in the change process. A rival question 
was proposed that some other influence (beside the public characteristics) 
was affecting change. Attempts to collect evidence on this possible ‘other 
influence’ was incorporated into the interview questions (Yin, 2009). This 
approach ensured the data analysis method reflected the research question, 
the justification for using the case study method and the conceptual literature 
(the theoretical orientation) that framed the study, as recommended by 
Wolcott (1994), Patton (2002) and Yin (2009). 
Each of these analysis strategies will now be discussed in detail. 
3.5.1 THEMATIC ANALYSIS 
Data from the in-depth interviews was analysed with the assistance of NVivo 
(Version 9) software. This software was used as a tool to code and organise 
the large amounts of narrative text that was collected from the interviews. 
Both the interview audio tapes and the transcribed interview texts were 
loaded into the software as soon as possible after conducting the interview, 
while the interview content was still fresh in the researcher’s mind. As 
advised by Silverman (1993), the accuracy of the transcripts was checked by 
repeatedly listening to the recordings to reveal content not previously noted 
and features of the talk. The NVivo software allowed the transcripts and the 
audio to be stored within the same folder, which increased the convenience 
of moving back and forward between them to check for meaning. The 
interviewer made handwritten notes during all interviews and these were 
scanned and stored electronically in the NVivo folder for easy reference 
Page 102 of 216 
during analysis to check meaning and context. Notes (also referred to as 
memos) were made about the interview content during coding into the 
software for later reference. 
Initially, each interview was examined and sections of interview text were 
highlighted and assigned to one or more codes. The codes were created by 
the researcher and were associated with the three key public sector 
characteristics identified to affect change in the theoretical framework as it 
was these characteristics that were the basis of understanding the concepts 
underlying this research. In this way the creation of the initial codes was 
theory-driven. As outlined by Patton (2002), this represents a theoretical 
thematic approach that ensures the analysis is driven by the researcher’s 
theoretical interest in the area. This started to make the large amount of text 
manageable and provided an initial structure to the relevant material from 
which to examine (read and re-read) the texts within each of the codes for 
evidence of the processes that illuminated ‘how’ the processes were working 
to affect change. A list of the initial codes created in NVivo is available in 
Appendix D. 
As recommended by Braun and Clarke (2006) the researcher then actively 
identified themes by selecting codes based on their value in answering the 
research question -  how the characteristics of publicness were affecting 
change. This was performed manually and in hard copy, by printing out the 
list of codes from NVivo, cutting the name of each code into a separate strip 
of paper and separately considering what each code was contributing to 
explaining how the characteristics were affecting change. The coded text 
(based on multiple interviewees) relating to each code was then viewed in 
NVivo and exported as a MSWord document and printed out. As an iterative 
process the codes were merged as further thinking and analysis happened 
on the recurring regularities in the data. As recommended by Braun and 
Clarke (2006), the researcher actively made decisions to select the codes of 
interest based on their relevance to answering the research question. This 
was conducted by reading the paper-based printouts of each code and 
highlighting sections of relevance. The researcher then made further 
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decisions about how to group codes with others that were associated with or 
part of the same story explicating a theme (selective coding) (Creswell, 
2003). A theme was established when the researcher identified several 
codes that together seemed to capture an important process associated with 
publicness that affected change. This was conducted manually by grouping 
the hard copies of the codes together under a theme heading. The 
researcher also used NVivo to ‘search’ for specific interviewee’s comments 
associated with a code within a theme during the write up of findings, in 
addition to viewing the hard copy printouts. 
Feedback on the themes was sought and provided several times by the 
researcher’s supervisors to check trustworthiness of analysis (Patton, 2002). 
Themes were judged by two criteria: internal homogeneity and external 
heterogeneity. These related to the extent that the data in a category 
belonged together in a meaningful way (as related to the research question), 
and the extent to which differences among categories were clear and distinct 
(from others) (Patton, 2002). In an iterative process, ongoing analysis was 
applied to the primary data to ensure codes and themes were identified until 
there were no unassigned codes, indicating that the analysis was reasonably 
inclusive of the information that existed (Patton, 2002). 
3.5.2 TEXTUAL ANALYSIS 
Textual analysis was applied in order to examine both documents and 
archival records. These documents included: budget papers, governmental 
and organisational project documents, reports, newsletters, media releases 
and annual reports. A full list and description of all document and records 
accessed was stored in the NVivo software in the case study database. As 
advised by Silverman (1993), these documents were systematically searched 
and examined for the evidence and insight they provided about the 
development and implementation of the change process under investigation. 
This included verifying the sequence of events, project planning 
arrangements, evidence of engagement with stakeholders, positions of staff 
involved in events and the external stakeholders who were involved in the 
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change process. These documents were valuable because they played an 
explicit role to both corroborate and augment evidence from the interviews 
(Yin, 2009). These documents ‘fleshed out’ the themes by extending and 
building on information that was known from the interview data. They were 
also used to propose new information that fitted with the interview data to 
expand and or verify it (Patton, 2002). These documents were very useful to 
provide context for the change processes because they offered a ‘behind-
the-scenes’ look at the project that may not have been directly available from 
the informants (Patton, 2002). Taken together these diverse sources of 
evidence gave a more complete picture of the change processes that 
occurred. 
3.5.3 RIVAL QUESTION 
A secondary analytical strategy was applied for internal validity during the 
analysis stage—the analysis of the rival explanations for themes (Yin, 2009). 
As discussed under Data Collection Methods (Section 4.3), during the in-
depth interview a rival question was proposed that some other influences 
(beside the public characteristics) were affecting change. In addition, the rival 
question was applied to seek alternative findings during the analysis stage. 
As recommended by Yin (2009), this strategy was important in this single-
case method as analysis of the question ruled out an independent variable as 
a rival explanation for public characteristics affecting change. With a single 
case, the successful matching of the theme to the rival explanation would be 
evidence for concluding that this (rival) explanation was the correct one and 
this needs to be ruled out (Yin, 2009). 
3.6 THE QUALITY OF THE RESEARCH 
The quality and credibility of this research is now addressed with reference to 
the tests and considerations used to establish the quality of this empirical 
research. These are: construct validity, internal validity, external validity, 
reliability and objectivity (Yin, 2009), generalisability and the retrospective 
nature of the research. Table 7 provides a summary of these tests, 
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considerations and the approaches to establish the quality of the research. 
Each of the considerations is then discussed in regard to this study. 
Table 7 Summary of approaches used to establish the quality of the research 
Test/consideration Recommended case study 
tactic 
How operationalised in the current study 
Construct validity Multiple sources of evidence 
(convergence of evidence) 
Data collection from primary in-depth interviews–
across a range of roles and responsibilities (both 
internal and external) within the project and 
evidence from secondary documents and 
organisational records 
Establish chain of evidence During data analysis: 
 sufficient citations 
 evidence and context is searchable 
 protocols followed and link to study questions 
Have key informants review 
draft case study report 
During final drafting stages of the findings 
Internal validity Address rival explanations During primary data collection (in-depth 
interviews) and during data analysis 
Thematic analysis During data analysis 
External validity Use theory in single-case 
study 
Research design 
Reliability Use case study protocols 
Develop a case study data 
base—two separate 
collections were established 
(evidentiary and reporting) 
Data collection procedures were fully documented 
(and therefore repeatable) 
Documented data collection procedure 
MSExcel and NVivo will be used for data 
collection and analysis 
Objectivity Assess the quality of the 
observations made by the 
researcher 
A reflection was captured in a researcher identity 
memo written at the beginning of the study as a 
technique to capture expectations, beliefs and 
assumptions about the organisation and the 
project. Researcher’s position as an insider was 
made known to the informants at initial contact 
Generalisability Analytical generalisability can 
be applied in a case study 
that involves one case where 
a theoretical framework was 
applied 
A theoretical framework, was applied to data 
collection and analysis 
Retrospective 
nature 
The time lapse can 
potentially cause memory 
lapses and rationalisation 
Interviewees’ memory was assisted with a 
timeline of critical events to support their reflection 
on events and processes. The interviewees were 
not pushed to answer questions they did not 
remember 
 
Source: Adapted from Creswell (1998), Patton (2002), Yin (2009) 
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Construct validity concerns ensuring that the study used the correct 
operational measures for the concepts being studied (Creswell, 2003; Yin, 
2009). To establish this, as recommended by Yin (2009), the study used 
multiple sources of convergent evidence (interviews, documents and archival 
records), established a chain of evidence (sufficient citations and cross-
referencing to the relevant source) and had key informants review the draft 
findings. This approach developed converging lines of inquiry to support a 
process of data source triangulation and corroboration (Creswell, 1998). 
Internal validity concerns establishing a “causal relationship, whereby 
certain conditions are believed to lead to other conditions, as distinguished 
from spurious relationships” (Yin, 2009, p. 40). Issues of internal validity 
impact on this study’s ability to make inferences based on the interview, 
documentary and archival record data. To address this issue a rival 
explanations approach, convergent data and thematic analyses were applied. 
A rival explanations approach was incorporated into both the data collection 
and the data analysis stages (Patton, 2002; Silverman, 2005). During the in-
depth interviews the interviewees were prompted for possible alternative 
explanations, that is, rival hypotheses that may account for the phenomena 
and events under investigation (Miles & Huberman, 1994). As recommended 
by Miles and Huberman (1994) the researcher looked for the most plausible, 
empirically grounded explanation of events from among the several 
competing for attention during data collection. Attention was not paid to one 
account, ignoring others, but considered the ‘best fit’ of several alternative 
accounts. The researcher kept track of the alternative explanations 
considered. This demonstrates the intellectual integrity and lends 
considerable credibility to the final set of findings offered in this report 
(Patton, 2002). In addition, thematic analysis was applied to compare an 
empirically based pattern with a predicted one (Yin, 2009). The process 
mechanisms, as demonstrated in the theoretical framework, provided the 
pattern of organisational behaviour expected to be produced. Each of the 
proposed process mechanisms in the framework were assessed against the 
data and are reported in the findings. This approach enabled the researcher 
to draw a solid conclusion about the effects of the dimensions (Yin, 2009). 
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External validity deals with knowing whether the study’s findings are 
generalisable beyond the immediate case (Creswell, 2003; Patton, 2002; Yin, 
2009). A common criticism of the case study method as a form of empirical 
inquiry is that they provide less basis (than survey or experimental designs) 
for scientific generalisation (Creswell, 2003; Yin, 2009). This is because the 
logical inferences (which replace statistical inferences) allow the researcher 
to be confident that a theoretically necessary or logical connection can be 
generalised from this case to another population of case/s that can be 
considered to share common characteristics (Searle, 1999).  
Reliability is concerned with demonstrating that the operations of the study 
can be repeated with the same results (Creswell, 2003; Patton, 2002; Yin, 
2009). The strategies applied to address this issue were the use of a case 
study protocol documenting data collection procedures (and therefore 
repeatable), detailed contextual background on the case organisation and a 
case study database—one for evidence and another for reporting. In 
principle, this enables another investigator to replicate the study. 
Objectivity is a critical consideration for the quality of this study and has to 
do with the quality of the observations made by the researcher. Qualitative 
researchers interact to varying degrees with those they study. Unlike an 
ethnographical research method, where the investigator strives to be an 
‘insider’ and minimise the distance between themselves and the research 
subjects, this case study strategy aimed to create an objective distance 
between investigator and research subject to decrease the potential impact 
of the investigator’s values and biases on the information gathered from the 
research subjects and the organisational setting (also referred to as the 
axiological assumptions) (Creswell, 1998). A greater distance between 
interviewer and informant however does not mean the results are factual 
(Lincoln & Guba, 2000). In addition is the argument that “any view is a view 
from some perspective and therefore is shaped by the location (social and 
theoretical) and lens of the researcher” (Maxwell, 2005, p. 39).  
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The research design therefore focused on the importance of being objective 
and factual when collecting and interpreting data, rather than the researcher 
being distant from the phenomena (and the subjects) being studied. The 
personal objectivity of the researcher as an employee of the case study 
organisation can be understood as both a strength and a weakness to the 
quality of the research. It was a strength in that organisational involvement 
permits first-hand experience and understanding of the internal processes 
and culture; however, it introduced selective perceptions that need to be 
addressed (Patton, 2002). With this in mind, the response taken in this study 
to address this was to fully accept the character of its existence (as a 
condition of human enquiry) and to reflexively challenge the shared values 
and beliefs brought by the researcher to understanding the results 
determined within the methodology (Schwandt, 1994).  
This reflection was captured in a researcher identity memo written out by the 
researcher at the beginning of the study as a technique to capture 
expectations, beliefs and assumptions about the organisation and the project 
(Maxwell, 2005). The researcher’s position as an insider was made known to 
the informants at initial contact. This was both an advantage and 
disadvantage. It engendered trust in the researcher and her credibility to be 
discussing organisational material (within a risk-adverse culture) but it also 
discouraged interviewees from elaborating on information as they assumed 
that the researcher (as an insider) understood what they meant. To 
overcome this the researcher stated the independent nature of the research 
and the value placed on the interviewees’ thorough responses and probed for 
further detail in the interviews. The researcher had not in the past or in the 
present worked directly with any of the informants. There was therefore no 
existing relationship with the participants and no dependent or captive 
relationship existed. Other approaches were applied to address any 
perceptions of a lack of objectivity, including: the sample frame was 
generated by document and archival records analysis and from nominations 
by the interviewees themselves. This avoided any interviewer bias related to 
the researcher’s prior knowledge of the informant or their position in the 
organisation. 
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Analytical generalisability can be applied in a case study that involves one 
case where a theoretical framework, as developed for the current project, is 
applied to data collection and analysis. Therefore the case is only significant 
in the context of the theory applied (Searle, 1999). It can be demonstrated 
that the agency was a ‘purposeful’ sample, chosen because of its power to 
explain rather than its typicality because it illustrates features and processes 
in which the current project is interested (Searle, 1999; Silverman, 2005). As 
a single-case study, this project will not have statistical generalisability (Yin, 
2009). 
The primary data was in the form of interviews that were retrospective of 
the events that occurred between 2004 and 2008. The time lapse can 
potentially cause memory lapses and rationalisation (Forgues & 
Vandangoen-Derumez, 2001). This happens when the person questioned 
may not remember certain events and/or rationalises them into a positive 
light after the event. Forgues and Vandangoen-Derumez (2001) recommend 
several strategies that were applied to the current research to limit the effects 
of these biases. The interviews were focused on events that were relatively 
memorable to the interviewee. Interviewees were selected because of their 
high involvement in the pre-filling project, so it is more likely that events were 
easily remembered. To limit the effects of potential bias from memory lapses 
the interviewees’ memory was assisted with a timeline of critical events in the 
project’s history. As recommended by Kloot and Martin (2007), a timeline of 
events (see Appendix C) was developed based on the initial textual analysis 
of organisational project documents, such as the project management 
governance reporting documents. The events timeline became a component 
of the participation sheet for interviewees to consider prior to the interview. 
The events timeline focused the experience of the interviewee and supported 
their reflection on events and processes. In addition, certain events/stages of 
the project were more relevant to some interviewees than others, depending 
on their role. Therefore, the timeline helped identify the relevancy of 
particular stages and roles within the project for each interviewee. The 
timeline was piloted with five interviewees (across different roles) as part of 
the interview pilot approach (described earlier). Pilot study participants were 
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invited to review the events included in the timeline and also suggested other 
events they perceived as important to be included. Further addressing any 
limitations potentially imposed by the retrospective nature of the research, 
the interviewees were not pushed to answer questions they did not 
remember. This strategy is also supported by the semistructured nature of 
the questions in the guide to allow relevancy for their involvement in the 
project. In addition, information given in different interviews was compared 
and secondary data from organisational documents were used to verify 
factual data that may have been misremembered by interviewees, as advised 
by Yin (2009). 
3.7 ETHICAL CONSIDERATIONS 
One of the significant elements of the ethical considerations for this study 
was the concept of informed consent by which the informants and the 
organisation have the right to be informed about their voluntary participation 
and the nature of the research (Punch, 1998). This important element was 
addressed by receiving organisational permission to access both the 
participants and the related organisational information. As requested by the 
organisation, it will not be named in the body of the thesis. As requested by 
the organisation, a disclaimer has been used, outlining that any opinions or 
views contained within the case study are not those of the organisation. The 
organisation is aware that it may be identifiable in the references to 
organisational documents. 
Appropriate ethical clearance, meeting the requirements of the (Australian) 
National Statement on Ethical Conduct in Human Research, for this research 
was provided through the Human Ethics process at the Queensland 
University of Technology. All interviewees were provided with an informed 
consent sheet that contained the information they needed to make their 
decision about voluntary participation in the research. Consent was 
evidenced by the interviewees’ return of the signed consent form. The 
participants are not identified by name in the report. A number between one 
and thirty was randomly assigned to each interviewee. To provide greater 
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detail about the source of quotes used in the Findings chapter, without 
disclosing the identity of the interviewee, two general categories, Managerial 
staff / Operative staff , were used as general descriptors of the interviewees 
position in the project. As recommended by Creswell (1998) the interviewee 
identifier was separated from the interviewee names at the completion of the 
research and the case study report represents a composite picture rather 
than an individual picture. All data collected (from informant, documents and 
archival records) were secured and password protected and backed up 
within the case study database files (Creswell, 1998) to protect 
confidentiality. 
3.8 CONCLUSION 
This section has provided a discussion on the research design used in this 
study, covering the main issues that constitute a logical plan to answer the 
research question: the unit of analysis, the logical thinking that links the data 
collected to the research question and the method that was applied to 
analysing the findings. The background and context of the organisation on 
which the case is based were introduced. Robust techniques to increase the 
quality of the research were discussed. 
The use of a single purposefully chosen case enables a rich analysis of the 
contextual conditions of the study as they were expected to be highly 
pertinent (Yin, 2009), that is, the dimensions of publicness and how they 
worked as a mechanism affecting change. Both data collection and analysis 
methods were designed with consideration for the theoretical framework. 
The next chapter presents the findings from the analysis of primary and 
secondary data. 
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4 FINDINGS 
4.1 INTRODUCTION 
This chapter presents the findings from analysis of the interviews, documents 
and archival records. The theoretical effects of publicness (identified in the 
study’s theoretical framework) have been used as the lens through which the 
data was analysed for insight into how these characteristics may be working 
to affect the change process. Therefore, aligned to the three categories of 
theoretical effects of publicness, the theory-driven findings are organised into 
three themes that represent the public nature of organisations, proposed to 
be affecting the change initiative, relating to, 1) the organisational 
environment, 2) organisational goals, and 3) organisational structures and 
processes as control and accountability mechanisms.  Table 8 shows the 
three categories of theoretical effects of publicness and the key processes, 
related to each, found to be affecting change in this study.  
Table 8 Theoretical effects of publicness and processes affecting change  
Theoretical effects of publicness The key processes affecting change 
1. Organisational environment  
 
 
 The political environment 
 Funding and delivery cycle. 
2. Organisational goals 
 
 Ambiguous longer term goals 
 Stakeholder and community engagement 
o Leadership translating benefits 
o Co-design 
 Sources and management of conflict 
o Internal stakeholders 
o External stakeholders. 
3. Organisational structures and 
processes (as control and 
accountability mechanisms) 
 
 Organisational structures 
o The project team 
o The organisational structure 
 Decision-making 
 Reporting.  
An overview of the findings associated with each of the three theoretical 
effects of publicness is provided, before the findings are presented in detail. 
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1. Characteristics of the organisational environment found to be 
affecting change relate to processes associated with the 
organisation’s funding and ownership. There is clear evidence of the 
presence of a political agenda that was instrumental in initiating and 
funding the project. The drive for change through a policy agenda and 
the appropriation of funding was found to be pivotal to the success of 
change. The ‘quarantined’ funding facilitated the project because it did 
not need to compete for funding with other agency work. There is also 
evidence of a high degree of involvement of political authority and how 
the agency (through a directive from the Commissioner of Taxation) 
was responsive to the political context to meet goals in both its political 
and economic operations. The funding was received very close to the 
start of the project and the government imposed very short timeframes 
from funding to delivery, which caused the project to ‘speed up’ 
change processes. To work with the short delivery cycle, the agency 
changed traditional recruitment and selection and resourcing 
processes and gave more decision-making authority and flexibility to 
the project management. These findings are important in answering 
the research question because the processes related to the 
organisation’s environment found to be effecting successful change 
are not typical of how change was expected to happen within the 
context of a highly change-resistant public sector organisational 
culture.  
2. Characteristics of the organisational goals found to be affecting 
change relate to processes associated with the ambiguity of longer 
term goals, the processes associated with the engagement of 
stakeholders and the community, and how conflict was managed. The 
government had clearly established the short-term (operational) goals 
however there was ambiguity about the longer term policy intent from 
the government which impacted on the required systems design 
processes.  Design decisions were based on immediate operational 
needs rather than strategic requirements (with a view to the longer 
term sustainability).  For example, a compromise was achieved on 
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changes to the popular e-tax lodgment product that met the immediate 
pre-fill project goals but could be ‘undone’ if required to adapt to longer 
term policy direction. Successful engagement of the financial 
institutions was critical to the achieving the project goals because as 
important third-party data providers they were asked to provide data 
much earlier than required by legislation and (preferably) 
electronically. Some third-party providers needed to make internal 
changes to adopt the new system. Successful engagement was 
achieved  by senior executive agency staff engaging with senior 
decision-makers in the ‘big four’ banks, and by personally 
communicating the tangible benefits of change to the stakeholders, 
which in turn raised awareness of the benefits with other stakeholders 
across the industry, securing engagement (without legislative change). 
The engagement was also facilitated by the agency’s co-design 
ideology, both during the early design stage (with a community 
consultation process) and during implementation (with a pilot 
approach). Establishing numerous formal feedback channels also 
helped the agency make decisions about significant design aspects 
and provided critics with a formal channel into the project through 
which they voiced their concerns. In addition, the co-design approach 
enabled the agency to show stakeholders the new system, supporting 
their understanding of how it would work and making the benefits 
tangible. 
3.  Characteristics of the organisational structure and processes as 
control and accountability mechanisms found to be affecting 
change relate to processes associated with structure (the organisation 
and the project), decision-making and reporting. Considering structure 
- the hub and spoke structure of the project team positively impacted 
how internal stakeholders were engaged to do the work and how the 
project was transitioned into ‘business as usual’ on completion. This 
structure was radically different to the organisation’s traditional team 
structure arrangements where all the required skills and resources 
were brought together into the sponsoring business area as a team, 
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removing control and authority from the areas that were required to 
perform the work. This approach positively impacted the engagement 
of the required skills and reduced resistance because it placed control 
of operational and budgetary decisions with the spokes. Placing 
control of the daily work decisions with the managers of each of the 
work areas gave them the authority to make decisions to maximise 
their operational and budgetary efficiencies and helped the transition 
at the close of the project because the skills and knowledge about the 
new systems were embedded in the business teams who were 
required to take ongoing responsibility for the system.  
In contrast, the bureaucratic siloed structure and the size of the 
organisation, with worksites geographically dispersed throughout 
Australia, was reported as an impediment to change because it did not 
facilitate the project team initially identifying all the relevant internal 
stakeholders, it also impeded potential stakeholders self-identifying and 
the diverse groups (who are independent of each other) understanding 
the role of other groups. While the hub and spoke project structure 
facilitated change by decentralising control of decisions, it necessitated 
additional reporting processes to provide assurance and maintain 
coordination and collaboration among the numerous teams.  The 
complexity of decision-makers across the bureaucratic organisational 
structure required staff to occasionally use non-traditional processes such 
as moving decisions ‘out of session’ of the scheduled committee meetings 
to meet the delivery timeline and the complexities of getting advice or 
sign-off from all the appropriate executives.  
The mandatory project management method applied to the project acted 
as a control and accountability mechanism and included the requirement 
for strict reporting arrangements that were reported by interviewees as 
supporting  the change process by  identifying risks and informing 
decisions made by staff at all levels. Within a risk-averse organisation, 
reporting was a very important risk control mechanism. The reporting 
regime was also credited as a vehicle for monitoring progress and helping 
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staff to identify and escalate risks for attention. However, there was 
reported to have been a point at which this control mechanism became 
characterised as over-reporting and duplication and hence an impediment 
to the change which required resources that were perceived by 
interviewees to have been better applied to doing the work itself. Several 
interviewees lamented the burden of a multitude of similar reports to 
different stakeholders and questioned if it was an efficient use of 
resources. 
To provide further detail of each theme summarised above, the use of 
interviewee quotations (in the form of vignettes) is applied throughout this 
chapter. These have been included as a means of representing the voices of 
the interviewees and providing a balance with the narrative. The quotations 
are taken from the transcribed interviews and are presented here in an 
anonymous format to ensure confidentiality. The general categories of 
‘Managerial staff/Operative staff’ have been added to provide further detail on 
the interviewee who is quoted, without disclosing identity. Each of the three 
themes is introduced and discussed in detail. This chapter  is concluded with 
a discussion on the implications for how public sector characteristics may be 
working to affect change. 
4.2 ORGANISATIONAL ENVIRONMENT 
The findings relating to the organisation’s operational and political 
environment are now presented for the insight they provide into how the 
public sector characteristics worked to affect change. 
4.2.1 THE POLITICAL ENVIRONMENT 
A major policy agenda for the government of the day was reforming aspects 
of the Australian taxation system. This included streamlining the process of 
preparing a personal income tax return. The Liberal (Coalition) federal 
government (who were in power from 1996 to 2007) identified the concept of 
pre-filling an income tax return as a solution that supported their tax reform 
policy agenda (Evans, 2011). This solution addressed the growing concerns 
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of one of the key voting constituents, individual taxpayers who were 
concerned about the increasing complexity of preparing and lodging an 
annual personal income tax return. 
In 1998, as part of its tax reform policy agenda, the Treasurer stated that the 
agency would introduce the concept of a ‘pre-filled’ income tax return 
(Costello, 1998). It was proposed that for individual taxpayers with relatively 
simple tax affairs this solution would replace the existing annual tax return 
with an income statement that was generated by the agency. The Treasury 
foreshadowed that the agency would introduce a test of these income 
statements for the financial year 2000–01 (Evans & Tran-Nam, 2010). 
Although the full scope of the original notion of completely replacing the 
annual tax return with a pre-filled income statement (for individual taxpayers 
with simple affairs) did not progress past the testing stage, the concept of 
pre-populating (as it was originally called) a tax return with data held by the 
agency (and from third-party data sources) is reported to have progressed 
within the agency from this time. The concept was an important aspect of the 
government’s tax reform agenda and part of a significant organisational 
change initiative that evolved from that time and was embedded in the 
‘Easier, cheaper, more personalised’ approach, also referred to as the 
Change Program (ATO, 2003). 
Concurrent to the formulating of the organisational change agenda, e-tax (a 
free online tax return facility for individual taxpayer to self-prepare and lodge 
their tax returns) had been introduced in 1999. By 2004, over 1 million 
taxpayers lodged their income tax return using e-tax (ATO, 2005c). The 
agency saw the growing popularity of e-tax as an opportunity to implement 
government policy by building on an existing product that gave taxpayers 
information on how to fill out their tax return, into a product that could also 
‘pre-fill’ available data into the tax return (Evans, 2011). The Commissioner 
tasked senior executive staff to build a prototype of the concept in e-tax. 
Interviewee 16 (2012) recalled the Commissioner’s directive, “he made it 
really clear to me that he wanted to see something happening in a practical 
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sense. He wanted to demonstrate how it works rather than talk about how it 
works”. 
In summary, there is clear evidence of how the political agenda was a pivotal 
driver influencing the agency to implement the change initiative. Political 
responsiveness can also be seen as an embedded organisational 
characteristic. For example, this major change is driven by the directive from 
the federal government to satisfy an important voting constituency and 
achieve revenue gains by enhancing government operations, improve public 
sector performance and management practices. The agency in turn (the 
Commissioner) is seen to have responded to the political imperatives. The 
findings also evidence how the role and power of the external authorities, 
concentrated outside the agency, played a role in this change and were 
responsible for assigning the agency the task (initially in 1998) to pre-fill the 
individual taxpayer’s annual tax return. 
4.2.2 FUNDING AND DELIVERY CYCLE 
The government provided an initial $10 million as an expense measure under 
the Treasury portfolio in the 2006 budget (Treasury, 2006). The 2006 
ministerial statement (Costello, 2006) set the scope; the Treasurer clearly 
aligned this work to the government’s tax reform policy agenda, placing it 
under, Continuing Personal Tax Reform in the budget papers. The statement 
also publicly articulated the government’s intention for this initiative as 
reducing the complexity of personal income tax returns (Treasury, 2006). 
An extract from the 2006 ministerial statement (Costello, 2006) below 
highlights how this measure was driven by the political imperatives of a 
responsive government who were listening and responding to the concerns 
of their key voting constituents, the individual taxpayers (about complexity of 
the personal tax return). 
The preparation and lodgment of personal income tax returns can be complex 
and time-consuming. The government is aware of the importance of pursuing 
options to simply the process for taxpayers. 
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The [agency] is working on streamlining the process of preparing a tax return, 
including through expanding the use of e-tax and more electronic lodgement 
options that will allow taxpayers to fill electronically various components of their 
returns by downloading information directly into their e-tax returns. (Costello, 
2006, p. 4) 
The budget funding established the importance to the government of 
achieving this measure (within two financial years) and the role of this project 
within the government’s major policy agenda. The accompanying ministerial 
statement titled Continuing Tax Reform (Costello, 2006) clearly articulated 
the goals and discussed the data that were available for the current year 
(referring to the data that had been made available under a pilot) and 
specified trials in 2007–08 and 2008–09 to allow taxpayers to download 
dividend distributions from share registers into their e-tax return. 
The following year, the federal Treasurer Peter Costello announced in the 
budget papers (Treasury, 2007) that a further $20 million would be provided 
to the agency to implement a more comprehensive pre-filling service for 
personal income taxpayers in 2007–08 and subsequent financial years 
(Evans, 2011). This expanded the scope of the project and stated the 
government’s intent for the initiative to simplify the completion of tax returns 
for taxpayers with simple tax affairs (estimate to be about nine million 
Australian taxpayers) who lodge their tax returns either by e-tax (self-
preparer) or via their tax agents. The statement listed the range of data that 
would be available from the 2007–08 income year. Therefore, the scope 
expanded from pre-filling a tax return to potentially completing a tax return 
(Interviewee 2, 2012) via the e-tax channel and the Tax Agent Portal. The 
Treasurer’s intent was that all the relevant tax return data for a taxpayer who 
has ‘simple tax affairs’ could be pre-filled and displayed on a single screen in 
e-tax (Treasury, 2007). From this screen the taxpayer could look at the 
information, assess that it was correct and press ‘lodge’. 
The funding and government mandate was reported as vital to the change 
process because it gave the agency access to resources that would not 
otherwise have been available (Interviewee 2, 2012). The announcements 
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also clearly articulated the government’s goals for pre-filling, which helped 
focus and prioritise organisational activity on achieving the initiative 
(Interviewee 23, 2012). These points are summed up in the following quote 
where Interviewee 5 (2012) also reflects on how the budget funding 
supported the change because the project did not have to compete with other 
agency projects for discretionary funding: 
I think the biggest thing that helped it was getting the federal funding. Because 
you could point to it and say this is the government imperatives, funding was 
assured, our goals for the most part was well defined and we were able to find 
the resources to make it happen, by the deadline … it's very different to a 
discretionary project where … we had to compete with all the other 
discretionary projects within the [agency]. (Interviewee 5, Operative staff, 2012) 
Interviewee 2 (2012) talks here about how the government’s 2007 budget 
announcement impacted on the change process. This vignette provides 
insight into how the agency took an incremental decision-making approach 
towards achieving the expanded scope announced in 2007 by continuing to 
progress the development of pre-filling towards reaching the government’s 
broader objective. 
Part of the objective was to expand the horizons of pre-filling ... and to also 
understand what the blockers might be if we wanted to take pre-filling to the 
next level … ultimately we were able to set out all the potential barriers that we 
had identified and … we are seeing now legislative change that is a direct 
outcome of the things that we learnt from the pre-filling experience. (Interviewee 
2, Operative staff, 2012) 
The agency used the change processes that were driven by the 2007 
budgetary announcement as a learning experience to influence negotiations 
with the government by proposing legislative changes that would facilitate the 
full scope of the 2007 announcement. This evidences a degree of negotiation 
between the demands of the political authority and the organisation’s high-
level agency decision-makers. 
The funding from the budget announcements was pivotal to recruiting the 
staff and teams required to do the work and to buy the equipment, such as 
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new scanning and processing machines (Interviewee 6, 2012) . However, the 
government’s funding was received very close to the start of the project and 
the government imposed very short timeframes from funding to delivery, 
which caused the project to ‘speed up’ change processes. In the following 
quote, Interviewee 8 (2012) laments how the public funding cycle meant 
public organisations (compared to private financial organisation) have to 
deliver projects quickly. 
As is the case often in public sector IT project work the funding tends to come 
very close to the beginning of the project and the project timelines tend to be 
very quick. For instance, a large bank that wants to introduce a very large IT 
refresher or a brand new IT product will often spend several years examining 
their business model and the environment and so on before they commit the 
funds and then they tend to have a longer delivery timeframe whereas the 
government funding is more difficult to get and you tend to have to do that very 
quickly. (Interviewee 8, Managerial staff, 2012) 
To work with the short funding cycle, the agency gave more decision-making 
authority and flexibility to the project management in regard to recruitment. 
The project had the corporate priority to recruit staff who were identified as 
having the skills and knowledge required (Interviewee 11, 2012). The 
recruitment of suitable staff and then skilling and retaining those staff in the 
timeframe was achieved by reducing some of the constraints usually 
associated with the public sector recruitment processes. This enabled the 
positions required for the project to be advertised separately from other 
positions, expediting the advertising processes (Interviewee 8, 2012). 
Applicants were then selected by a committee of staff associated with the 
management of the project, rather than through the usual selection 
committee process where committee members were not necessarily part of 
the project and therefore not as knowledgeable about the specific skill sets 
required for the project (19, 2012). As the quote below highlights, staff were 
cognisant and supportive of how the organisational structures and processes 
were implemented to facilitate the significant change that was required and to 
meet the tight timelines imposed by the budget cycle. 
I think it facilitated it because a lot of the time in the public service … things take 
a long time and because the government had put such a short-term deadline on 
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this we had to adjust processes to reach that deadline … .(Interviewee 23, 
Operative staff, 2012) 
Shifting decision-making authority to the project management and allowing a 
more flexible approach to recruitment and selection of project staff facilitated 
the change process because the former (for both IT and business functions) 
were able to recruit (and retain) both the required skills and the ‘critical mass’ 
of resources in the tight delivery timeframe to do the work (Interviewee 8, 
2012). 
In summary, there is evidence that securing a budgetary announcement 
provided the agency with resource opportunities to set up the project as a 
priority within the organisation. It was notably bound to the government’s 
political agenda by the mandate to deliver within two fiscal periods. 
‘Quarantined’ government funding further helped facilitate the change 
because there was no competition within the organisation. The agency took 
an incremental decision-making approach to the 2007 objective and used the 
learnings about the constraints of achieving the government’s mandate to 
negotiate with the government by proposing legislative changes that would 
enable the goal to be achieved in the longer term. To work with the short 
funding cycle, the agency changed traditional processes and gave more 
decision-making authority and flexibility to the project management.  
4.3 ORGANISATIONAL GOALS 
The findings relating to organisational goals, stakeholder and community 
engagement and the sources and management of conflict  are now 
presented for the insight they provide into how this public sector 
characteristic worked to affect change.  
4.3.1 AMBIGUOUS LONGER TERM GOALS  
The budget announcements (Treasury, 2006, 2007) had clearly established 
the short-term (operational) goals. There is consensus among the internal 
staff interviewed that they were clear about which datasets were to be made 
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available for pre-filling in e-tax in these two budgetary cycles. There was 
reported to be less clarity about the government’s longer term vision for 
streamlining tax returns as part of the their tax reform agenda, and this 
ambiguity caused the project’s design decisions to be based on immediate 
operational needs rather than strategic requirements (with a view to the 
longer term sustainability).  
Internal staff reported focusing on achieving the required short-term design 
and delivery outcomes within the budgetary cycle (for the 2007–08 and 
2008–09 financial years) because neither the operational staff nor the high-
level executive staff had the knowledge or the authority to make design 
decisions that would give consideration to a sustainable and suitable 
response to meet the government’s future vision for tax reform (Interviewees 
13 and 22, 2012). The authority to clarify the strategic longer term vision for 
the change initiative was with the government. As Interviewee 22 (2012) 
laments, while the immediate operational design goals were clear, the longer 
term design requirements for the new system were ambiguous. 
I knew what we needed to get out of the end of the pipe, if you like, but my goal 
was more around making sure the design of the system was really efficient and 
what we were doing was going to be able to be easily maintained and updated 
... I had some concern around that stuff … how do we design this thing based 
on what we actually want to use it for now and going forward. (Interviewee 22, 
Operative staff, 2012). 
Uncertainty about the longer term intent for the new system also impacted on 
e-tax, the popular online lodgement product for taxpayers who prepared their 
own income tax return. e-tax (introduced in 1999) had undergone continuous 
improvements to functionality since its introduction in 1999 and was used by 
close to two million taxpayers in 2006–07 (Evans, 2011). The e-tax software 
platform was to be ‘enhanced’ to provide the pre-fill service; however, it had 
not originally been built to accommodate the new functionality without 
significant changes (Interviewees 4 and 19, 2012). The e-tax team were 
reported to be concerned that ‘enhancing’ e-tax to make the pre-filling 
function available would ruin the client experience of e-tax, making it very 
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‘clunky’ and putting at risk the continued adoption of the product by taxpayers 
(Interviewees 1 and 8, 2012).  
While it seemed very likely that pre-filling would progress beyond the funded 
implementation (up to the end of June 2009) into a mature product, no 
certainty about the longer term intent was provided by the government’s 
announcements (Interviewee 9, 2012). In addition, there was recognition that 
the agency had not been funded to do a redesign of the e-tax platform to 
accommodate the change, so this option was unobtainable. Therefore, the 
agency needed to implement the change using the existing e-tax platform 
(Interviewee 19, 2012). Interviewees reported that the e-tax team negotiated 
hard with the project management not to make wholesale changes to the 
design of the e-tax product and, as Interviewee 2 (2012) explains in the quote 
below, a compromise was achieved between changes that risked the 
popularity of e-tax and changes that met the immediate goals but could be 
undone to adapt to the policy direction in the longer term. 
What we tried to do was to maintain the integrity of e-tax, but make the changes 
where necessary to meet the goals that we were set at the time, also enabling 
us, if we needed to, to unpick those changes and minimise the risk to e-tax, the 
product (Interviewee 2, Operative staff, 2012). 
In summary, the government had clearly established the short-term 
(operational) goals however there was ambiguity about the longer term policy 
intent from the government which impacted on the required systems design 
processes. 
4.3.2 STAKEHOLDER AND COMMUNITY ENGAGEMENT 
Public agencies are responsive to a variety of stakeholders, all of whom have 
their own (sometimes conflicting) agendas and this creates complexity 
because it places demands and constraints on public sector managers 
(Boyne, 2002) in achieving organisational and political goals. Successful 
stakeholder and community engagement was vital to achieving the project 
goals and required significant new processes and practices. Important 
processes related to stakeholder and community engagement were found to 
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have worked together to affect change;  the leadership practices and how the 
benefits of the initiative were translated to stakeholder, and how engagement 
(and the adoption of new processes) was achieved through a co-design 
approach.  
4.3.2.1 Leadership and translating the benefits  
Successfully engaging the financial institutions was critical to the achieving 
the project goals because they were asked to provide the third-party data (for 
example, interest earned on client bank accounts), which would be pre-filled 
for taxpayers and their agents to use in preparing personal annual income 
tax returns, much earlier in the financial year than they were required to 
under the legislation. A key risk to the agency was that some information 
providers may not be willing to furnish the required data in the set standard in 
the required timeframe (ATO, 2005a). For some data providers, the agency 
was also asking them to change from paper-based data reporting to an 
electronic delivery, also without a legislative mandate. This required changes 
to their own internal processes in order to deliver their data in early July each 
year. These constraints to engagement were overcome by the organisation’s 
leadership practices and by communicating the tangible benefits of change to 
the stakeholders.  
Under the new system the agency needed to prepare the data and make it 
available to the pre-fill system from the start of the annual income tax return 
period, 1 July each year (ATO, 2005a). From this date taxpayers would be 
accessing e-tax and attempting to download the available pre-filled data to 
complete their tax return. Unlike many government engagements with 
industry, the agency did not have the coercive power of legislation to obtain 
data from the third parties by early July as the legislation did not require them 
to provide the data until October (Interviewees 4 and 5, 2012). Senior 
executive agency staff personally met with senior bank staff in the larger 
banks and, using a prototype, demonstrated how their organisation’s data 
would be downloaded and viewed by their clients (taxpayers) in e-tax. It is 
reported that this personal engagement and a ‘demonstration’ by senior 
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agency staff with the senior bank staff helped establish a high-level 
relationship that was influential in the banks’ decision to adopt a new 
process, which in some case required internal bank process changes 
(Interviewee 12, 2012). 
This approach also helped translate the tangible benefits of the change for 
the third-party data providers “when we were able to demonstrate the benefit 
to the organisation or to the person themselves … they got very excited.” 
(Interviewee 5, 2012). The banks saw benefits in this change for their 
organisation. Some saw it as an enhancement to their competitive edge in 
that they were providing a service to their clients that their competitors were 
not providing (Interviewee 15, 2012). It is reported that some, if not all, of the 
big banks who were initially involved publicised their support for this initiative 
on their websites. In turn, this raised awareness in the community and 
importantly, among other data providers in the financial industry about how 
these banks and the agency were working together towards a better outcome 
for their clients (taxpayers) in support of the government’s tax reform policy 
(Interviewee 16, 2012). It was also seen by the banks as a way of reducing 
their workflows and workloads associated with tax time because taxpayers 
had access to their bank information in e-tax (via pre-fill). This reduced the 
number of inbound queries to their call centre and front-office contacts from 
clients seeking a copy of their financial documentation to complete their 
annual income tax return. 
The increased community and industry awareness of the project and news of 
the successful engagement with the ‘big four’ financial market leaders 
influenced other banks, who then engaged with the agency, made the 
necessary changes to their internal process and delivered their data earlier 
than required to by law (Interviewee 4, 2012). Interviewee 12 (2012) explains 
how engagement was supported because the stakeholders themselves were 
users of e-tax and pre-fill data and in understanding the benefits (as a 
taxpayer) expected their organisation to be providing this benefit: 
In fact, we had a couple of banks ring us up and say … I used e-tax this year 
and pre-filled and I got some information from this place and this place, but I 
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didn't get anything from my bank. Why not? I said, because your bank hasn't 
signed up. They said, send me the forms … . (Interviewee 12, Managerial staff, 
2012) 
The successful engagement of influential industry stakeholders and obtaining 
the delivery of the required data much earlier in the financial year and 
electronically where possible, without the coercive power of legislation, was 
reported as one of the most important successes of the pre-filling change 
process. 
In summary, there were several potential constraints to engagement, namely 
lack of coercive power for early and electronic data delivery and the need for 
some third-party providers to make internal changes to adopt the new 
system. These were overcome by senior executive agency staff engaging 
with senior decision-makers in the ‘big four’ banks, and by personally 
communicating the tangible benefits of change to the stakeholders, which in 
turn raised awareness of the benefits with other stakeholders across the 
industry, securing engagement. 
4.3.2.2 Engaging with a co-design approach  
The engagement of stakeholders and the community was also facilitated by 
the agency’s co-design ideology, both during the early design stage (with a 
community consultation process) and during implementation (with a pilot 
approach). The concept of pre-filling was initially explored during the 2002 
community consultation process conducted by the agency where tax agents, 
small business, individuals, large business, and not-for-profit and government 
organisations were invited to participate in the future design of the tax 
administration (ATO, 2004b). Interviewees reported that the taxpayers 
involved said they were frustrated by having to complete their tax return, 
which was a lengthy process of information gathering, and then have the 
agency come back to them and query some of that information through a 
compliance exercise. In addition, the tax agents were asking for more and 
better real-time client data from the agency. The design of a prototype pre-fill 
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process was based on the findings from this community consultation co-
design research (ATO, 2004b). 
In 2004, a group of 650 individual taxpayer volunteers from the community 
were engaged and signed up to participate in a pilot of the pre-fill prototype 
(ATO, 2006b). The volunteers were given access to a separate e-tax product 
that “had some magic in it” (Interviewee 12, 2012), which was created by the 
e-tax team to enable the Medicare data to be experimentally pre-filled into 
the returns via e-tax. Some of the most significant changes made to how pre-
filling worked in the first two years was reported to have been decisions 
based on the detailed feedback from the experience of the taxpayer 
volunteers who enthusiastically provided their feedback on the new system 
(Interviewee 12, 2012). 
Co-design activities with internal staff, the individual taxpayers and the tax 
agents, commencing with the community consultation in 2002, were ongoing 
through the change process. Feedback on each iteration of new system’s 
design was actively sought via formalised channels from stakeholders 
through a range of internal and external sources (ATO, 2005a). For example, 
the agency’s call centre phone logs, the user feedback surveys that were 
available within the e-tax product (Interviewees 12, 2012) comments from 
members involved in external forums (Interviewees 24 and 29, External 
stakeholders, 2012) and internal staff were collected, analysed and fed back 
into the project to influence the design of the change to improve usability of 
the new system and hence meet the needs of the taxpayers. Interviewee 12 
(2012) describes the ‘rich picture’ of design feedback that positively 
influenced each iteration of the new system. This approach also provided a 
formal channel for those stakeholders and the community who were resistant 
to the change to have their concerns voiced and considered. 
The first source of information that we had was the phone call logs. The second 
source of information was the surveys. The third source of information was the 
things that we had to help people understand. When you mix those things all 
together, you get a really rich picture of what you need to do and that's what we 
applied … we would get lots of feedback from all sorts of areas, including some 
of our biggest critics. They were our biggest critics because they thought we 
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shouldn't be doing this and, then, they became our biggest critics by telling us 
how it could be done. (Interviewee 12, Managerial staff, 2012) 
In addition, the prototype that was built and used for the pilot provided the 
opportunity for staff to demonstrate to stakeholders and the community what 
the pre-fill screens looked like, supporting understanding of how it would 
work and what the benefits would be. Interviewees reported that some 
stakeholders outside the project team initially found it hard to understand 
what the project was trying to do. Pre-filling was a completely new concept 
and did not have a precedent in Australia. When the project was able to 
practically demonstrate how it worked on a mock-up of an e-tax screen the 
opportunity to use the existing (and familiar) e-tax product with a hands-on 
demonstration crystallised the goals and the benefits for stakeholders. As 
Interviewee 16 (2012) recalled, organisational support to achieve 
engagement through a co-design approach came from the highest level of 
the organisation “the Commissioner said to me, once we demonstrated this 
will work, this will get a life of its own, both internally and externally, and he 
was spot on”. In this way, stakeholder participation in the design process 
facilitated understanding, engagement and adoption (Interviewee 12, 2012). 
In summary, the engagement of stakeholders and the community 
demonstrated that the agency was responsive to the government’s co-design 
ideology. This ideology facilitated the change process by influencing the 
design of the change with the voice of the taxpayers and internal staff—from 
inception of the concept through the pilot phase to implementation. This 
ensured the pre-fill system met the needs of the users, which in turn 
supported adoption of the change. Establishing numerous formal feedback 
channels helped the agency make decisions about significant design aspects 
and provided critics with a formal channel into the project through which they 
voiced their concerns. In addition, the co-design approach enabled the 
agency to show stakeholders the new system, supporting their understanding 
of how it would work and translating the benefits. These processes facilitated 
engagement and adoption. 
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4.3.3 SOURCES AND MANAGEMENT OF CONFLICT  
The main sources of conflict reported are relating to the significant process 
and product changes that impacted internal and external stakeholders.  
Conflict was also fostered by a lack of clarity around the longer term political 
goals for the initiative. Internal staff were initially very resistant to the 
significant changes required to their day-to-day tasks, to the third party data 
handling processes and the significant impact on the popular e-tax lodgment 
product. Some segments of the tax agent community, an important agency 
stakeholder, were initially very resistant to the new process because it 
challenged the traditional business model (for the agents whose core work 
was preparing income tax returns for individuals) and introduced a new 
paradigm in their relationship with clients.  
4.3.3.1 Conflict with internal stakeholders  
The project had priority over other work commitments. The pre-fill project was 
described as “the new kid on the block … a bit showy and flashy and the 
[agency’s executive staff] all loved us” (Interviewee 6, 2012). For operational 
staff this was a forced and unavoidable change and they were expected to 
change their existing processes and prioritise work for the pre-fill project. The 
imposition of the change caused resistance, particularly in the early stages of 
the project when it became apparent that for staff the change required a 
fundamental cultural shift in how they understood the agency’s relationship 
with taxpayers’ income tax return data and how the agency approached 
compliance activities (ATO, 2005a; Treasury, 2006). This caused conflict 
among internal staff who were reported to be cautious and risk-averse in 
relation to the integrity and privacy of the data that taxpayers would see in 
the pre-fill report (Interviewees 5, 8, 12, 20 and 21, 2012). Internal staff were 
concerned that the new system put community confidence in the organisation 
at risk (Interviewees 4 and 23, 2012) because the agency’s data holdings (for 
example, third-party data from payment summaries lodged by employers) 
had previously only been visible internally and the new system would make 
this data visible to the taxpayer (and their agents) when they used the pre-fill 
function.  
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The integrity of data submitted to the agency from third parties could vary 
and be supplied with or without a tax file number data identifier (which 
increased the accuracy of matching the data to the taxpayer) (Interviewee 28, 
2012). Interviewees reported that providing these datasets to the taxpayer 
caused conflict among internal staff that the agency was risking community 
confidence and its reputation if data was incorrect or matched incorrectly to a 
taxpayer, thereby breaching privacy or confidentiality legislation 
(Interviewees 5 and 8, 2012). The Privacy Commissioner was engaged for 
expert advice on data privacy issues. The project management repeatedly 
sought the Commissioner’s advice and communicated back to the concerned 
staff at stakeholder meetings (Interviewee 8, 2012).  
Interviewees reported that at one time staff were very concerned about the 
integrity of one of the datasets that had been designated in the ministerial 
statement to be available for taxpayers in pre-fill for 2007–08. This 
represented a conflict for the organisation between achieving the project 
goals and making the data available (as imposed by the government) and the 
perceived risk (relating to the integrity of the data) to organisational 
reputation and community confidence. To resolve this conflict operational 
staff consulted senior executive staff who advised on a risk management 
approach where only a subset of the data in question (representing the least 
risk) was made available to pre-fill (Interviewee 21, 2012). This approach 
enabled the organisation to meet their project goals (imposed by the 
government) by making the mandated data available (if only for a subset of 
the data) and effectively manage internal conflict around the organisational 
risk relating to the integrity of the data. 
To reduce and manage resistance and conflict, after the 2006 funding, the 
project established a formal consultation framework where they annually 
identified all the staff who were likely to be stakeholders, either because they 
were ‘enablers’ within the hub and spoke model or they had a specific 
expertise from a legal or technical perspective (for example the Privacy 
Commissioner) (ATO, 2007, Interviewees 8 and 12, 2012). Members of the 
project team were recruited and trained to provide presentations to various 
Page 132 of 216 
stakeholders explaining pre-filling. A communications role was created to 
manage internal communications and community expectations. There was a 
concentrated effort on marketing to agency staff to explain what pre-fill was 
doing, why, and what the benefits were for both the organisation and the 
stakeholders (ATO, 2008). As Interviewee 8 (2012) explains, staff from all 
levels of the project team, 
got out around the organisation and provided presentations to internal 
stakeholder groups to help them understand the change benefits and imperative 
of the project. We … spoke to all relevant identified stakeholders … and went 
through the products and explained what we were going to do, listened to any 
concerns, address those where we could. (Interviewee 8, Managerial staff, 
2012) 
At the start of each year the project manager arranged a project workshop 
and circulated the work plan for the coming year—“the intent, the scope, 
people's concerns, the timeframes—we basically made everybody aware of 
all the key details of the project. In doing this, we set up the framework for 
consultation” (Interviewee 8, 2012).  
It was also reported that Senior leaders were open to discussing difficult 
questions and were supportive of staff exploring the boundaries of what they 
could and could not do in the available timeframe. Interviewee 2 (2012) 
describes a leadership culture that was open and responsive to engaging 
with the issues facing operational staff. 
I suppose really we had strong leadership in place; people that we were able to 
talk to openly and ask difficult questions. I think that was a particularly 
challenging time for all concerned, because obviously there's this difference 
between an objective that you're trying to achieve versus what's realistically 
possible … When we said, look, we can't do x because of y, … at each step of 
the process we had to take the time to justify each and every thing that we were 
trying to do and outlining the limits. So I think supportive leadership was 
probably one of the ways that that tension was managed. (Interviewee 2, 
Operative staff, 2012) 
In addition, it is reported that the cross-pollination of senior staff between the 
existing e-tax team and the new pre-fill project was also seen as important to 
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managing concerns and tensions between groups. Not only did this 
leadership model support understanding of functionality across both the 
existing and the new systems. Interviewees reported that the senior 
management instigated workshops that were inclusive of all relevant staff, 
from the top down (the senior executive sponsors and the directors of both 
the Information Technology and the Business components), to work through 
the detailed plans and address problems face-to-face as they were identified. 
Getting the staff concerned together to work through the planning process 
was reported as key to gaining support and understanding of the significant 
changes the project required (Interviewee 8, 2012). 
In summary, the agency managed/reduced conflict and tensions with formal 
consultation and an open responsive leadership culture. The changes 
required for the pre-fill project were a corporate priority that was imposed on 
operational level stakeholders. The project team staff established a formal 
consultation framework and conducted targeted communications that opened 
a dialogue with stakeholders to address their concerns. In turn, staff were 
supported by a leadership culture that was open and responsive to engaging 
with the issues they were facing across both the existing and the new 
systems. 
4.3.3.2 Conflict with external stakeholders  
Making the tax return lodgement process easier for the taxpayer (by pre-
filling tax return data via the existing online e-tax product) responded to 
government policy and satisfied the individual taxpayers, but it put the 
agency in conflict with some segments of the tax agent community because 
for them this was an unwanted, forced and unavoidable change to their 
operating environment (Interviewees 4, 6 and 8, 2012). At the time, about 
75% of almost 11 million individual taxpayers used a tax agent to prepare 
their income tax returns (ATO, 2005b) and tax agents were an influential and 
vocal stakeholder group. Around this time tax agents had been demanding 
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more and live/real-time client data via the Tax Agent Portal2 and the agency 
saw the potential to provide pre-filling via this portal (in addition to individual 
self-preparers via e-tax) to meet this demand. Some tax agents were initially 
very adamant that they would not use the pre-fill facility (Interviewees 4 and 
8, 2012). 
Interviewees reported that some tax agents’ concerns about the 
government’s goal for pre-filling were twofold. Having access to a pre-filled 
report (via the Tax Agent Portal) on a new client would provide the agent with 
all the key data about the client as held by the agency. This introduced a new 
client relationship paradigm for agents who, up to then, were required to trust 
that the information provided by the client was a complete and correct picture 
of their taxation circumstances. Access to a pre-filled report meant that the 
agent would know if the client had left out (for example) bank interest, salary 
and allowance amounts. This raised concerns for the agents about how the 
client relationship should be managed if there were gaps in the information 
provided by the client, as compared to the information in the pre-fill report, 
under this new arrangement (Interviewee 4, 2012).  
In addition, it was reported that agents were concerned about the 
government’s longer term intent for this concept and how streamlining tax 
returns was going to impact on their individual tax return business. For some 
tax agents, completing and lodging personal tax returns for individual 
taxpayers was the basis of their business model (Interviewee 6, 2012). There 
was open hostility from the tax agent community towards agency staff at the 
regular tax agent community consultative forums that were held during this 
time. As an agency staff member remembers, the agents held the agency 
responsible for the change that was being implemented and one was 
prepared to bill the agency for the adverse impact he expected the new 
system to have on his business, asking “so who do I send my invoice to for 
my loss of income” (Interviewee 6, 2012). 
                                                     
2
 The Tax Agent Portal gives registered tax agents secure access to client information and online communication 
with the agency. 
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Faced with resistance to the new process from some segments of this 
important stakeholder group for implementing the new system, interviewees 
reported that the agency took the decision to introduce pre-fill within e-tax 
first, targeted at self-preparers (Interviewee 4, 2012). This was seen as a way 
to continue work towards the government mandate, demonstrate its 
functionality and value, and then look at introducing it for tax agents via the 
Tax Agent Portal. In addition, it was reported that this approach also reduced 
competition for the available resources, as the agency could focus its work 
on expanding e-tax rather than simultaneously resourcing the expansion of 
the Tax Agent Portal functionality.  
The concerns and resistance from some segments of the tax agent 
community gradually receded as the operation and benefits of pre-filling 
became more visible to them. During this time the agency continued to 
actively address the concerns of the tax agents with high-level senior 
executive staff providing regular information updates and answering 
questions about the new system through the tax agent community 
consultative network (Interviewees 24 and 29, External stakeholders, 2012). 
When pre-fill started to provide information for the agents (via a pre-fill report) 
from 2006–07 they gradually adopted the facility and were regularly 
downloading client’s pre-fill data through the Tax Agent Portal (ATO, 2007).  
In summary, although the imperative for the change was driven by 
government policy, stakeholders targeted their hostility and resistance at the 
implementing agency. For the tax agents this was an unwanted, forced and 
unavoidable change to their operating environment and their resistance was 
focused and sustained. Uncertainty about the government’s longer term goal 
for the concept compounded their concerns. This conflict required the 
ongoing attention and engagement of high-level agency staff. It took time for 
the agents and their practice models to gradually adapt to the new operating 
environment before adoption (via the Tax Agent Portal) snowballed. 
The findings also provide insight into how the agency managed conflict with 
consultation and leadership. The agency established a consultative 
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framework that successfully supported identifying and addressing the 
concerns and issues from the diverse range of internal stakeholders. In 
addition, a leadership model that cross-pollinated leadership between the 
existing and the new systems helped manage conflict. These aspects will 
now be discussed in detail. 
4.4 STRUCTURES AND PROCESSES AS CONTROL AND 
ACCOUNTABILITY MECHANISMS 
This theme is about the organisational structures and processes which were 
used as mechanisms of control and accountability. The structure of both the 
project team and the hierarchical organisation were identified as control 
mechanisms. As was the project management method—a mandatory, 
process-driven approach that was applied to the project. In addition to the 
very structured reporting arrangements required by the project management 
method, another additional layer of reporting requirements were imposed as 
a control mechanism because of the high level of public interest in the goals.  
The next section will present the findings relating to structure and process as 
control mechanisms for insight into how this publicness characteristic 
affected the change. 
4.4.1 STRUCTURE  
There are two aspects relating to the internal structural arrangements that 
were identified as having an impact on change processes, the structure of 
the project team and the organisational structure. Aspects of the internal 
structural arrangements are now discussed in detail. 
4.4.1.1 Project team structure 
The structure of the project team positively impacted how internal 
stakeholders were engaged to do the work and how the project was 
transitioned into ‘business as usual’ on completion. The pre-fill project team 
was established by the senior executive project manager under a ‘hub and 
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spoke’ structure (ATO, 2008). This means that the pre-fill team was quite 
small (the hub at the centre) and they engaged and coordinated 30 to 40 
teams of stakeholders (the spokes) from across the organisation (ATO, 
2006c) who had the specific skills to do the work required (Interviewee 17, 
2012). In this way, the pre-fill project in effect ‘outsourced’ the required 
activities into the existing ‘business as usual’ work team. This structure was 
radically different to the organisation’s traditional team structure 
arrangements where all the required skills and resources were brought 
together into the sponsoring business area as a team, removing control and 
authority from the areas that were required to perform the work. The hub and 
spoke structure approach is reported to have created ownership and reduced 
resistant to the significant change within each of the spokes. Senior staff (at 
the director level for example) in each of the various spokes had ownership 
and therefore control (and accountability) of their pre-fill work and budget 
planning decisions for their area. This approach positively impacted the 
engagement of the required skills and reduced resistance because it placed 
control of operational and budgetary decisions with the spokes. Placing 
control of the daily work decisions with the managers of each of the work 
areas gave them the authority to make decisions to maximise their 
operational and budgetary efficiencies.  
This structure also helped the project transition to ‘business as usual’ at the 
close of the project (at the end of the funded period) because the skills and 
knowledge about the new systems were embedded in the existing business 
as usual teams who were required to take ongoing responsibility for the 
system when the project was closed (Interviewee 16, 2012). Embedding 
ownership for the change across the organisation is also credited with 
enhancing team cohesion, particularly in the face of the work pressures 
caused by the very short delivery cycle (Interviewee 22, 2012). 
4.4.1.2 Organisational structure 
In stark contrast to the hub and spoke structure of the project team, the 
organisation has a bureaucratic ‘siloed’ structure with separate business and 
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service lines that act as the delivery arms. This bureaucratic structure acts as 
both a control and accountability mechanism for the organisation with each 
business and service line responsible for a type of taxpayer, a type of tax or 
the provision of internal support (ATO, 2004a, 2013a). The significant 
changes required for the new system impacted on work areas across several 
of the agency’s business and service lines (ATO, 2006c). The bureaucratic 
siloed structure and the size of the organisation, with worksites 
geographically dispersed throughout Australia, was reported as an 
impediment to the project team initially identifying all the relevant internal 
stakeholders. This structural characteristic also impeded potential 
stakeholders self-identifying and the diverse groups (who are independent of 
each other) understanding the role of other groups. The following quote from 
Interviewee 11 (2012) describes the impact of these arrangements and 
highlights the role of internal communication to support engagement across a 
large highly structured organisation composed of diverse work areas. 
In this organisation, being a very large organisation ... people don't always know 
where things are, where to go to get things, where to go to get information … it 
was breaking down some of those silos and communication problems …you 
know, the first year was all a rush … (Interviewee 11, Managerial staff, 2012) 
This quote also alludes to the impact of the delivery cycle, which was an 
impediment to engagement planning arrangements as the timing of the 
government’s funding allocation was provided very close to the beginning of 
the project and the government required delivery on a very short timeframe. 
The short delivery cycle and the bureaucratic structure together 
compromised the timely engagement of stakeholders early in the project 
because in the first year work was initiated very quickly. After the initial ‘rush’, 
the project management overcame the structural barriers to engagement by 
actively talking to everybody across the agency who might be impacted about 
what the project was doing to ensure all relevant areas were engaged 
(Interviewee 8, 2012).  
In summary, an innovative hub and spoke team structure gave the work 
areas control and ownership of the outcome, which in turn enhanced team 
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cohesion and helped reduce resistance to the significant changes that were 
required. This structure also helped the project transition to ‘business as 
usual’ at the close of the project because the required skills and knowledge 
were already in place. In contrast, the structure and size of the organisation 
impeded stakeholder engagement. This was exacerbated by the budget 
cycle, which caused the project to be initiated in a rush that further 
compromised timely engagement of internal stakeholders. 
4.4.2 DECISION-MAKING  
The organisational structure caused complex decision-making processes. 
Under the organisation’s hierarchical structure, the change process was 
governed across two business and service lines, one with responsibility for 
the business requirements and overall project management, and the other 
with responsibility for the significant information and technology component, 
in effect controlling the project with ‘two sets of masters’ (Interviewees 9, 10, 
6 and 13, 2012). In the following quote, Interviewee 13 (2012) reflects on the 
consequences of not having a clear line of control to manage the change 
process. 
My experience in the [agency] is that it always lends itself to some confusion 
and difficulty when you don't have just this very straight forward line of control. It 
does add richness and greater collaboration to it as well. (Interviewee 13, 
Managerial staff, 2012) 
Decision-making for the change process reflected the organisation’s rigid 
hierarchical structure of controls in that it was governed by roles and 
responsibilities and escalated upwards. However, it was also influenced by 
the ‘richness’ of the project environment, which was not a ‘very straight line of 
control’, but, instead, through the senior staff in each spoke to the business 
project manager and/or the information and technology project manager (if it 
related to the information and technology component of the project). If the 
issue was significant (for example, issues related to the scope), decisions 
were escalated to the project sponsor and the steering committee for 
discussion (Interviewee 8, 2012). The project steering committee was formed 
specifically to oversee management of the project and to provide advice to 
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the project sponsor and project manager. It was composed of senior 
executive representatives from each of the impacted business and service 
lines (supporting collaboration across their delivery areas) and the senior 
executive project sponsors of the business and the information technology 
components. 
The matrix of decision-makers across organisational business and service 
lines did at times generate some confusion about who needed to sign off 
which aspects. This was a cause for concern about the timeliness in which 
decisions were made because of the delays and difficulties in getting all the 
relevant decision-makers together. This was particularly critical where the 
project needed to progress urgent decisions that required senior executive 
sign-off from both areas, business and information technology (Interviewee 9, 
2012). On some occasions operational staff made decisions on lower risk 
issues that they had escalated to the executive decision-makers because a 
decision had not been received in a timely manner (although it was not within 
their role authority to do so) (Interviewee 13, 2012). This effectively 
minimised disruptions and discontinuities in the change process, particularly 
with their awareness of the tight timeframe for delivery. 
Interviewees reported that the complexity of the arrangement of decision-
makers across organisational business and service lines required staff to use 
traditional processes to meet the complexities of getting advice or sign-off 
from all the appropriate executives. For example, when all of the required 
decision-makers were unable to attend a scheduled committee meeting, 
decisions were moved ‘out of session’ of the committee, supported by the 
appropriate paperwork (Interviewee 13, 2012). Despite the complexities, the 
required collaboration between senior executives across the several 
business lines (through the steering committee membership) was reported to 
have supported the negotiation and allocation for the project resources 
required within each of the impacted business lines. The fact that senior 
executive management had negotiated and agreed (in their role as steering 
committee representatives of the project) the resource allocation within their 
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business line expedited the allocation of resources to project work at the 
operational level, facilitating change processes. 
In summary, while the project structure facilitated change by decentralising 
control of decisions, it necessitated additional meeting and reporting 
processes to provide assurance and maintain coordination and collaboration 
among the numerous teams (Interviewee 16, 2012). The decentralised 
project structure existed within the rigid control mechanisms created by the 
hierarchical structure of the organisation. Therefore, the change process 
lacked the straight line of control usually characteristic of public sector 
management. Cutting across the impositions of the organisational structure, 
the steering committee facilitated collaboration and the allocation of 
resources both across and down the organisational structure. Staff 
demonstrated flexibility and adapted the traditional roles and processes for 
decision-making, instigating processes to increase collaboration across the 
business lines. The control mechanisms did, however, cause staff to balance 
the risk of making decisions (that were technically not within their authority) 
with their awareness of the public expectations of progressing under the tight 
timeframe. 
4.4.3 REPORTING  
After the 2006 budget announcement (Treasury, 2006), the project was 
moved under the project management methodology (mandated for use by 
public sector organisations on projects that met certain criteria relating to risk 
and the size of the budget) and registered with the organisation’s Project 
Management Office (ATO, 2007). The mandatory project method was a 
control mechanism that required the project team to implement structured 
documentation, reporting and measurement. The method required a large 
amount of documentation to be completed, circulated, approved and lodged 
(with the Project Management Office) from the start and throughout the 
project (ATO, 2007).  
The project management method acted as a control and accountability 
mechanism and included the requirement for strict reporting arrangements 
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that were reported by interviewees as supporting  the change process by  
identifying risks and informing decisions made by staff at all levels. The 
reporting requirements were very detailed and involved monthly status 
reporting to the executive level sponsor and the agency’s Project 
Management Office, weekly status meetings, monthly written reports to the 
steering committee, risk management reports (Including issues and risk 
mitigation logs), financial reporting and minutes of meetings (ATO, 2005a, 
2006c, 2007). Interviewees reported that this reporting regime supported 
collaboration across the range of project stakeholders and contributed to the 
quality of the project. This process facilitated change by keeping everyone 
informed of the current status and the risks to the project at any given time—
covering staff from the senior executive down to the operational level in all 
the spokes (Interviewee 7, 2012). The reporting regime was also credited as 
a vehicle for monitoring progress and helping staff to identify and escalate 
risks for attention. As Interviewee 28 (Operative staff, 2012) explains: 
Where we were striking problems in delivery or even striking problems with 
capturing and understanding the requirements up front, [reporting] identified 
where we were hitting areas of risk or where we were dealing with issues that 
hadn't been resolved. It gave us a vehicle for escalating those through the 
appropriate authorities. 
Escalating reporting to the project sponsor was pivotal to highlighting any 
issues and potential risks in a timely manner. Highlighting the issue or risk in 
the report was a very important step to resolving it because the sponsor had 
a role to discuss and negotiate a solution on the matter with their executive 
counterparts from across each of the impacted business lines (Interviewee 3, 
2012). The high-level support of the executives in other impacted business 
lines was important as the work and resources to resolve the issue was often 
outside the control of sponsoring business line. Within a risk-averse 
organisation, reporting was a very important risk control mechanism. As 
Interviewee 6 (Operative staff, 2012) explains: 
If there's a risk we identify it. We report that up the line, because we don't want 
the [executives] to get a surprise. You know they should be forewarned about 
any risk. If we find out something's a little bit suss, we're not quite sure about 
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this, we're watching it … then we will tell them that afternoon and there'll be an 
update on it the next morning. 
Early escalation of risk reports by operational staff to executives for their 
involvement and monitoring is embedded in the organisational culture. There 
were additional risk identification requirements (in addition to the project 
management method) because of the public profile of the project. The 
project’s performance (including risks and issues) were regularly reported to 
the sponsoring senior executives and occasionally up to the Second 
Commissioner and the Commissioner (Interviewee 26, 2012). The 
organisation was regularly reporting to government, tracking progress 
towards the delivery of the goals (Interviewee 14, 2012). 
This high-level reporting was seen by staff to further strengthen the need for 
them to adhere to the change process. Formal reporting to high-level 
stakeholders makes it harder for change to happen “independent or outside 
of the established processes where you are more likely to come unstuck” 
(Interviewee 4, 2012), thus preventing potential risks to the project overall. 
The reporting regime assisted in informing decisions at the operational level 
by providing timely and detailed information. To paraphrase Interviewee 14 
(2012), where the team was behind program (for example) in terms of visits 
to the large third-party data providers, they knew immediately and could 
switch staff over to get that work done without delay. After the visit, the team 
would monitor that the third-party data provider actually lodged. The detailed 
and regular reporting alerted the team if any sort of anomaly showed up with 
the data lodgement so they could contact the data provider and address it 
with them immediately. 
The reporting regime also informed the executive level decision-making—
regular and detailed reporting helped their decisions on what to prioritise, 
where delivery of aspects were running behind schedule—to ensure that the 
major goals were achieved (Interviewee 26, 2012). The formal processes and 
procedures ensured that decisions were made, supported by detailed and 
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regular reporting to facilitate and shape the outcome that the agency was 
trying to achieve (Interviewee 26, 2012). 
While the public nature of the goals gave the project priority and funding, and 
the innovative hub and spoke project structure facilitated the change in a 
number of ways (decentralised control and accountability, reducing 
resistance and supporting efficiency) these aspects impeded the change 
because they contributed to a complex matrix of additional accountability 
reporting requirements. It increased the ‘formalities’ (Interviewee 20, 2012) 
and added an extra layer of rigour to the reporting documentation. For 
example, both the information technology and the business delivery areas 
were required to provide the senior executives with additional reporting to 
justify design and delivery decisions. This was particularly the case when 
justifying why a design aspect or scheduled task could not be met because of 
the potential impact on the agency’s reputation to delivery against the 
government’s mandated goals. Detailed and regular reporting regime across 
the complex matrix of decision-makers was perceived as a necessary control 
that helped facilitate the change process and support the public nature of the 
change.  However, there was reported to have been a point at which this 
control mechanism became characterised as over-reporting and duplication 
and hence an impediment to the change which required resources that were 
perceived by interviewees to have been better applied to doing the work itself 
(Interviewees 18 and 6, 2012). Several interviewees lamented the burden of 
a multitude of similar reports to different stakeholders and questioned if it was 
an efficient use of resources. Interviewee 6 (2012) summarises these 
feelings: 
I do have to wonder at times when you're doing so many different reports for so 
many different people, ones for the project management office, ones for the 
exec, ones for somebody else, ones for somebody else, ones for the 
compliance program. There are so many different people who want to know 
almost the same thing. There are a lot of resources that are taken up in that. 
Ticking boxes, making sure all of this is filled out and that's filled out and that's 
completed. You just think, ‘Can I just get on and do the work please?’ 
(Interviewee 6, Operative staff, 2012) 
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While interviewees lamented the additional resources that reporting to a large 
number of stakeholders required, there is also recognition that it was 
important to a risk-averse public sector organisation and supported the 
agency’s need to maintain the confidence of the political authority and 
monitor (and justify) the progress of internal project management functions, 
across the multiple ‘siloed’ business lines. 
In summary, in addition to the very structured reporting arrangements 
required by the project management method, additional requirements were 
imposed as a control mechanism because of the public interest in the goals. 
This contributed to the project quality through collaboration, communication, 
risk identification and informed decisions for staff at all levels, but also 
introduced additional layers of reporting that were characterised as a burden 
and inefficient use of valuable resources. 
4.5 SUMMARY OF FINDINGS 
This chapter presented the findings from analysis of the interviews, 
documents and archival records. The theoretical effects of publicness have 
been used as the analytical lens through which the data was analysed and 
the findings presented.  Therefore, aligned to the three theoretical effects of 
publicness, the findings were organised into three themes that represent the 
key processes affecting the change initiative, relating to, 1) the organisational 
environment, 2) organisational goals and 3) organisational structures and 
processes as control and accountability mechanisms.  To conclude this 
chapter, the implications for how these factors affected change are 
discussed.  
The presence of intense political influences upon which the change project 
was reliant for financial resources is recognised as pivotal to supporting 
change. This case evidences a high degree of involvement of political 
authority and the public organisation was accordingly responsive to the 
political context to meet goals in both its political and economic operations. It 
is noteworthy that public agencies can and do implement processes to cope 
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with the shortened delivery cycle imposed by the political budgetary cycle. 
Manifestations of conflict are evidenced to have been affected by the public 
nature of the organisational goals. For example, the Treasurer’s ministerial 
statements had established clear operational goals that enabled the 
immediate change outcome to be understood and planned by operational 
staff. However, the political vision (longer term goals) for the concept was not 
clear. The lack of clarity in the government’s strategic vision for income tax 
returns affected change mechanisms with both internal and external 
stakeholders. This uncertainty compounded conflict with the tax agents (an 
important external stakeholder group) on whom this change was imposed 
and left staff without the authority to make strategic decisions about the 
longer term design of the new functionality, potentially compromising longer 
term efficiency gains. 
In regard to the effect of organisational structure and process, as implied in 
the literature, the presence of a formal hierarchy applies controls and 
constraints at the operational level whose members escalate conflicts to 
high-level decision-makers for resolution. Top-level managers took a very 
risk-averse approach related to privacy and integrity issues using incremental 
decisions and deferring to experts to limit the related risk, while still meeting 
government demands for change. Consultation and communications were 
used to address and resolve privacy concerns and alleviate the fears of 
internal staff about the new processes. A leadership culture that was open 
and responsive to engaging with the issues staff were facing was evidenced 
to support the change process. This is contrary to the literature, which implies 
that leaders tend to abdicate operational issues to mid-management and 
focus on political aspects. 
The public sector characteristic relating to the Organisation environment 
notes that public sector activities are often coercive and imposed. The 
coercive nature of pre-fill on the tax agents and on internal stakeholders 
caused conflict and resistance. For the tax agents it caused a significant 
change to their operating environment and for internal staff it required a 
fundamental shift in internal work processes and the agency’s relationship 
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with taxpayers. These significant cultural changes were imposed by the 
government policy and required the engagement of high-level executive 
leaders and targeted communications to manage and resolve. 
The agency was very cautious and risk-averse in relation to the integrity and 
privacy of the data that pre-fill would use and the impact of pre-fill on the 
popular e-tax product. This caused conflict with internal stakeholders that 
was addressed with consultation from the relevant expert, direction provided 
by high-level decision-makers and hard-won negotiations and compromise 
with the owners of the impacted product. Conflict was compounded by 
uncertainty about the longer term policy direction for the new process. 
Decision-making an aspect noted in the literature to impede change, was 
evidenced to have facilitated the change processes by speeding up internal 
processes; this was enabled by increased flexibility around the usual 
institutional constraints. This is contrary to what is described in the literature 
as a slow moving public sector bureaucracy where managers have less 
decision-making authority and flexibility because of elaborate red tape, 
institutional constraints and resistance to change. 
Intrinsic to the publicness characteristic of organisational structure and 
processes is a public agency’s requirement for control and accountability. 
This is reflected in the utilisation of structural arrangements and relationships 
with external authorities, as reflected in rules and procedures as control 
mechanisms. The findings are important to answering the research question 
because they demonstrate how structure, rules and processes (within the 
project management framework) were used as control and accountability 
mechanisms. The sign-off of the mandatory documentation provided the 
project management, the senior executives and the operational staff with 
assurances that all the important aspects of the project were being managed 
and all the key stakeholders had been engaged. The documentation also 
controlled the progress of the project through stage gates; decision points 
that were approved by senior executive consideration. 
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Further, the literature indicates that the success or failure of change 
programs depend on the interpersonal relations of groups and programs and 
consideration of aspects of the organisation’s structure, the span of control 
for supervision, the division of tasks and specialisation and the flow and 
impact of information (Gortner, 2007). Considering the findings in this study, 
the effects of a large siloed organisational structure (a characteristic of public 
sector organisations) as implied in the literature impacted on the engagement 
of a diverse range of stakeholders (in the initial stages) by impeding the flow 
of information. This characteristic also impeded potential stakeholders self-
identifying and the diverse groups (who are independent of each other) 
understanding the role of other groups. These impediments were further 
exacerbated by the budget cycle, which caused the project to be initiated in a 
rush that further compromised timely engagement of internal stakeholders. 
In agreement with the literature, there is evidence that the agency was 
responsive to communication needs of the range of stakeholder groups by 
providing detailed and regular reporting that assisted collaboration and 
decision-making across and between the groups. Therefore, the structure 
imposed by the reporting arrangements contributed to the project quality 
through collaboration, communication, risk identification and informed 
decisions for staff at all levels; but adversely impacted the change process by 
introducing additional layers of reporting that were characterised as a burden 
and inefficient use of valuable resources. 
The hub and spoke project team structure that facilitated change indicates 
innovation and adaption by the organisation to meet the political imperative. 
The use of the structured project management method that required formal 
stakeholder management plans supported the management of a large and 
diverse range of stakeholders. 
4.6 CONCLUSION 
In conclusion, the findings provide insight into how successful change was 
affected by the organisation through processes that occurred as a 
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consequence of the organisation’s ownership, funding, goal-setting 
processes, an imperative to engage with stakeholders and the community, 
and the need to manage conflict. The next chapter will present the discussion 
and conclusions relating to how each of the distinctive public sector 
characteristics worked as mechanisms to affect change. 
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5 DISCUSSION AND CONCLUSIONS 
5.1 INTRODUCTION 
To highlight the significance of the findings of this study, and the original 
contribution to knowledge made by this thesis, this chapter reflects upon and 
integrates the findings and draws conclusions about how the public nature of 
organisations worked as a mechanism affecting change within an Australian 
public sector organisation. Following a discussion of the contribution this 
thesis makes to theory, practice and original knowledge, its limitations are 
examined. The chapter concludes by identifying the areas for future 
research. 
5.2 THE GAP ADDRESSED BY THIS RESEARCH 
The research question guiding this thesis is: How does the public nature of 
organisations affect change? Analysis of the literature revealed gaps in 
current knowledge on the effect of the public nature of organisations on 
change and the research question was designed to address this gap in 
existing knowledge. In addition, the literature review revealed a range of 
insights about (a) the public nature of organisations and (b) the nature of 
organisational change, which provided an important conceptual foundation 
for addressing the gap in the literature. 
This thesis makes an original contribution by addressing the gap in 
knowledge about how the public nature of organisations and change is 
conceptualised in the literature, and providing a rich understanding of how 
the public nature of organisations affects change. This has been achieved 
through the novel use of insights from both dimensional publicness theory 
and organisational change theory (viewing organisational culture as central to 
organisational change). This approach moves conceptualisation of 
organisations beyond a traditional dichotomous approach to a 
multidimensional approach that prioritises ‘publicness’ as a multidimensional 
concept to enrich our understanding of organisational behaviour. This thesis 
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also further develops understanding of how three distinctive categories that 
represent the main theoretical effects of multidimensional publicness—
identified in the literature by Bozeman (1987), Boyne (2002), Rainey (2003) 
and Rainey, Backoff and Levine (1976)—affect change. These represent the 
relationship between publicness and 1) the organisational environment, 2) 
organisational goals, and 3) organisational structures and control processes 
(Bozeman, 1987). This new knowledge was obtained by innovatively 
proposing a conceptual link between the mechanisms of the publicness 
dimensions and those of an organisational change (embedded in tasks, 
structural and control-system characteristics, including risk tolerance, degree 
of control and management behaviour (Hofstede et al., 1990) as a theoretical 
framework for providing a rich understanding how public characteristics affect 
change. 
5.2.1 THE PUBLIC NATURE OF ORGANISATIONS 
This research makes an original contribution to knowledge by adopting a 
dimensional approach to publicness in analysing change. This is important 
because it is what is distinctive about this approach and it is therefore an 
important part of this research’s contribution. The traditional approaches to 
conceptualising public sector characteristics are based on the traditional 
model of public bureaucracy where efficiency of the administrative process is 
through mechanisms of centralisation with a strong emphasis on controls, 
formal rules and procedures, supporting stability and predictability (Weber, 
1947). The values of bureaucratic organisations are understood as highly 
resistant to change (Denhardt, 2004). Unlike the single-dimensional 
bureaucratic approaches that are based on a sectoral dichotomy, publicness 
theory views the characteristics of organisations as multidimensional and on 
a continuum between more or less public (or more or less private) (Bozeman, 
1987). 
Viewing the public nature of organisations as multidimensional allows an 
understanding of the dimensional nature of political and economic authority 
and focuses attention on the effects of these dimensions on a variety of 
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organisational behaviours and outcomes (Bozeman & Moulton, 2011). 
Previous studies applying a dimensional approach to publicness have 
focused on identifying the distinguishing characteristics, analysing 
organisations in relation to one or some of the characteristics, or portraying 
organisations as varying from most to least public along a number of 
identified dimensions along a continuum (Bozeman & Bretschneider, 1994; 
Goldstein & Naor, 2005; Rainey, Pandey, & Bozeman, 1995; Scott & 
Falcone, 1998). A publicness approach was therefore proposed in this 
research to accord attention to the multidimensional characteristics and the 
influence of the political sphere in which public organisations operate 
(Bozeman, 2013). These characteristics, it is argued in this research, are not 
fully accounted for in the traditional model of public bureaucracy as applied in 
previous research in models such as the CVF (Cameron & Quinn, 1999). It 
was proposed in this investigation that conceptualising the public nature of 
organisations within a dimensional publicness theory approach, with 
consideration to public sector change, would provide more insight (than a 
bureaucratic approach) into understanding organisational behaviour and 
extend the application of current organisational theory. 
A publicness approach tells us that public sector characteristics entail more 
than a bureaucratic culture. This research identified that understanding 
organisational change using a publicness approach provides insights into 
their nature beyond a bureaucratic culture and this has not been the focus of 
previous research. Many studies have offered theoretical and empirical 
insights into understanding change in organisations, conceptualised in an 
organisational culture, because consideration of an organisation’s culture is 
found to support successful change (Cameron & Quinn, 1999; Hofstede et 
al., 1990; Schein, 1985; Sinclair, 1991). These models consider 
organisational change as embedded in the multiple dimensions of an 
organisation’s culture—tasks, structural and control-system characteristics, 
and including risk tolerance, degree of control and management behaviour 
(Hofstede et al., 1990). Cameron and Quinn’s (1999) model of organisational 
change has been widely used as a model for understanding change (and 
culture) in Australian public sector organisations. However, Cameron and 
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Quinn’s (1999) model is bounded by the use of variables that describe a 
bureaucratic or clan culture and does not fully account for the breadth and 
depth of public sector characteristics suggested by Bozeman’s (2013) 
dimensional publicness theory. 
Applying the competing values model (Cameron & Quinn, 1999), the 
organisation on which the case was based (a full description is provided in 
Chapter 3) is viewed as strongly accountable to external authorities, with an 
emphasis on controls and formal rules and underpinned by a hierarchical 
structure. In this way, the organisation is described as a traditional model of 
public bureaucracy—with characteristics that are purported to be highly 
resistant to change (Cameron & Quinn, 1999). Describing the organisation’s 
characteristics as highly resistant furthers consideration that a traditional 
bureaucratic approach (as applied by Cameron and Quinn, 1999) to 
conceptualising the public nature of organisations is inadequate in this case 
because the change process was evidenced to be highly successful. While a 
Competing Framework model (Cameron & Quinn, 1999) goes some way to 
understanding how public sector characteristic are affected by change, it only 
accounts for variables that describe a bureaucratic or clan culture. 
Following from the findings and the analysis of implications for how the public 
nature of organisational characteristic affects change, as presented in 
Chapter 4, this section addresses the research question. Initially, 
consideration is given to each of the three distinctive publicness 
characteristics identified in this study’s theoretical framework. These are; 1) 
the organisational environment, 2) the organisational goals and 3) the 
organisational structures and control processes. A discussion is then 
provided on what can be concluded about the main themes identified in the 
theoretical thematic analysis and presented in the findings. The three main 
themes (presented in the Findings Chapter 4) represent the key processes 
that illuminated ‘how’ the processes were working to affect change. Finally, 
conclusions are drawn about the public nature of organisations and change 
based on this case. 
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5.2.2 ORGANISATIONAL ENVIRONMENT AND CHANGE 
This study’s theoretical framework draws attention to several aspects of the 
organisational environment in which public sector organisations operate. 
These are: instability, political influences and reliance on public funding. 
(Boyne, 2002; Bozeman, 2013; Rainey, 2009). These aspects of publicness 
are now considered for the conclusions that can be drawn on how they affect 
change. 
Public sector organisations are owned, funded and controlled by political 
communities and therefore subject to intensive political influences to which 
they have an obligation to respond and also the policy agenda of the 
government of the day (Bozeman, 2013). The case study organisation is fully 
accountable to Government and Parliament for the administration of 
government policy and, as such, the authority of the Government and 
Parliament has an immediate influence on the agency actions. Public 
organisations are controlled by political force, so behaviour is expected to be 
constrained by political demands and regulations (Boyne, 2002). Waterman 
et al. (1998) found that public organisations respond more substantively to 
stakeholders who have more direct hierarchical control over their budget, 
organisational structure and decision-making. This describes the direct 
control and relationship between the case study organisation and the 
Australian Government. Waterman et al. (1998) claims this happens because 
the authority of political masters will have an immediate influence on agency 
action. 
This case provides evidence of the pivotal role of influence from the political 
environment and the responsiveness of the agency to political influence. This 
influence initiated the change and was based on the government’s political 
agenda for tax reform and driven by the Federal Treasurer. However, 
influence from the political agenda alone did not facilitate a successful 
change process. The organisation exists in a competitive internal funding 
environment that can impede the progress of change where a project needs 
to compete for limited internal discretionary funding with other projects. It was 
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a dedicated government funding appropriation that facilitated the change 
because it ensured the project was sufficiently funded to access the required 
resources. It also gave the project certainty because the funding was not at 
risk of being reallocated to other work if organisational priorities shifted. As 
elucidated in the literature (Bozeman, 2013), the presence of intense political 
influences is a pivotal driver of change; however, this study finds that political 
will is reliant on dedicated financial resources to support the change process. 
Bozeman’s (2013) research also highlights how political constraints can 
result in frequent changes of policy and the imposition of short timeframes 
for delivery of change outcomes. This can cause instability because it 
creates a constant pressure to achieve quick outcomes that will help to 
secure the next round of funds ( Bozeman, 2013). In this case, the second 
budget funding announcement in 2007 expanded the scope of the goals from 
within the initial announcement in 2006. However, the underlying policy intent 
was unchanged. It was found that rather than experiencing instability caused 
by the pressure to achieve quick outcomes, the public agency adapted its 
processes by cutting through the impediments of red tape associated with 
recruitment and used an nontraditional and innovative project team structure 
(embedded into the hierarchical structure) to cope with the tight timeframes 
imposed by the political budgetary cycle. This challenges existing literature, 
for example, Mintzberg’s (1979) concept of bureaucratic organisations have 
an elaborate structure and are reliant on centralised power for decision-
making and control. The organisation in this case can be characterised as a 
bureaucratic organisation, however, the organisation adapted its structure in 
response to its external environment (short budget timeframe). This 
behaviour is at odds with how change is positioned in traditional public sector 
organisations as hindered by a highly structured hierarchical organisation 
and rule-driven decision-making constraints. It can be concluded that the 
organisation in this case study was adaptive to the political constraints 
imposed by the funding cycle. 
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5.2.3 ORGANISATIONAL GOALS AND CHANGE 
The characteristics of organisational goals of public organisations identified in 
this study’s theoretical framework showed a tendency to be multiple, 
conflicting, vague and/or intangible. These characteristics reflect negatively 
on change in the public sector as they require public sector managers to 
balance, trade-off, reconcile and deal with conflicting demands of numerous 
stakeholders regarding the goals and the need to be responsive to the legal 
and formal constraints of government regulations. These challenges are seen 
to be due to the political process of imposing goals rather than goals being 
developed within the organisation by public sector managers (Rainey & 
Bozeman, 2000; Boyne, 2002; Rainey, 2003). 
In this case, the public organisation was seen to be structured to deal with 
imposed goals. The agency mitigated high-level authority and control by 
taking an incremental approach to the complexities that were involved in 
meeting the goal. This incremental approach gave attention to the political 
context by ensuring the project could continue to progress towards the goal 
and minimised discontinuities in the internal change processes to be 
politically responsive (Ring & Perry, 1985). The agency used the learnings 
about the constraints of achieving the goal imposed with the second 
budgetary allocation to influence the government by proposing the legislative 
changes required. This challenges the anticipated imposition of goals through 
a hierarchical line of authority, where decision and power come from the 
higher political level down to the organisation, rather than up from the 
organisation to the political authority. It can be concluded that the political 
context can increase the complexity of the problem and the goals, however, 
there is a degree of complexity in this relationship that is not fully reflected in 
the current literature. 
Prior research (Dahl & Lindblom, 1953; Rainey et al., 1976; Rainey & 
Bozeman, 2000) has shown that compromise among competing interests in 
the political environment filters down to the organisation in the form of 
organisational goal ambiguity. This causes a vagueness or lack of clarity of 
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goals because they are imposed through the political process rather than 
selected by the managers (Boyne, 2002). Organisational goal ambiguity has 
also been linked to increased use of structural control mechanisms (Chun & 
Rainey, 2005). Previous research by Rainey (1983) and Pandey and Wright 
(2006) reports that although at one level public employees may perceive their 
day-to-day tasks as clearly defined in terms of conformity to specified policies 
and procedures, at another level employees may remain uncertain as to their 
larger role in the organisation because such policies or procedures seem to 
conflict with each other or with desired policy outcomes. Similarly in this 
case, the goals were clear from an operational perspective, but a lack of 
clarity on the government’s strategic vision for income tax returns—that the 
public administrators did not have the authority to clarify—affected change 
mechanisms with both internal and external stakeholders. In line with current 
literature, this uncertainty reflected negatively on change because it 
compounded conflict with an important external stakeholder group and left 
staff without the authority to make strategic decisions about the longer term 
design of the new functionality, potentially compromising longer term 
efficiency gains. Clear goals provide useful guides for organisationally valued 
behaviours. Conversely, ambiguous goals bring about the need for additional 
control mechanisms to indicate the organisational value of different kinds of 
behaviours (Chun & Rainey, 2004). When an organisation must respond to 
the conflicting interests of multiple external stakeholders, goal ambiguity may 
be an inevitable outcome of (or mechanism to cope with) policy conflict and 
complexity (Rainey et al., 1995; Rainey & Bozeman, 2000). It can be 
concluded that a lack of clarity around goals imposed by the political agenda, 
coupled with the agency’s lack of authority to address this uncertainty, 
adversely impacted engagement of key stakeholders and the longer term 
design planning for systems changes that potentially impeded efficiency 
gains. 
In addition, public agencies operate under the legal and formal constraints 
of government regulations to meet efficiency gains and revenue obligations 
(in this case as a revenue collector and administrator). Boyne and Rainey 
(2002, 2003) found that this introduces multiple, conflicting and complex 
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goals. In this case, it was not the imposition of the goal of pre-filling that 
caused complexity, it was the requirement of the public organisation to be 
responsive to the formal constraints of operational obligations (for efficiency 
gains) in addition to the political goal of achieving pre-filling. Rather than 
impeding change, the complexity that arose from meeting multiple goal 
responsibilities is based on a synergy that was seen to exist between the 
public organisation’s political and regulatory goals. While Boyne and Rainey 
(2002, 2003) bring attention to the importance of responsiveness to the 
political context, this study concludes that equal attention should be paid to 
the importance of the organisation’s operational obligations and how public 
organisations balance these aspects to achieve change. 
5.2.4 STAKEHOLDER ENGAGMENT AND CHANGE 
This study’s theoretical framework also draws attention to how public 
organisations are obliged to be responsive to stakeholder groups, integrating 
competing viewpoints and potentially conflicting demands of diverse 
constituencies and political authorities. There are unique public expectations 
and ‘public interest’, in that services provided meet the needs and demands 
of the constituents (Pandey and Wright, 2006; Boyne, 2002; Rainey, 2003; 
Waterman, 1998). These aspects of publicness, also existing within the 
organisational environment, are now considered for the conclusions that can 
be drawn on how they affect change. 
Rainey’s (2003) findings state that public sector activities are often coercive 
and have a broad impact. This results in change that is imposed and is more 
likely to be resisted and cause conflict with those impacted. In this case, it 
can be concluded that the lack of coercive nature of the change caused a 
range of adoption issues and conflict across different stakeholder groups that 
public sector managers dealt with. The public agency dealt with their inability 
to impose the change by being responsive to the variety of stakeholders 
all of whom had their own (sometimes conflicting) agendas that created 
conflict and complexity because they required additional interventions by the 
public sector managers. This finding reflects Boyne’s (2002) research, which 
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found there is a need for public organisations to be responsive to stakeholder 
groups and integrate competing viewpoints. Waterman et al. (1998) found 
that public organisations deal with different stakeholders in different ways, 
depending on their direct and immediate influence on the agency actions. For 
the financial institutions it involved changes to their internal processes, for the 
tax agents it caused a significant change to their operating environment, and 
for internal staff it required a fundamental shift in internal work processes and 
the agency’s relationship with taxpayers. 
The impediments to change, caused by conflicting demands of 
stakeholders, were addressed with a number of strategies that included the 
leadership practices of high-level executive staff, who personally engaged 
with key stakeholders; by clearly articulating the tangible benefits to 
stakeholders through tailored communications and a hands-on demonstration 
with a prototype; by embedding feedback channels into the change process 
to give stakeholders a voice, and consultation with ‘experts’ to address areas 
of perceived risks. In addition, detailed and regular reporting assisted 
collaboration and decision-making across and between the groups. A formal 
stakeholder management plan with structured and planned communications 
to manage the diverse range of stakeholders was pivotal to reducing 
resistance and hence interruptions and interventions by stakeholders. It can 
be concluded that coercive power was not necessary for successful change 
and the lack of coercive power brings impediments to the change process 
that organisations need to overcome. Public sector organisations can use a 
range of strategies that are responsive to the demands and constraints of 
stakeholders to ensure change is facilitated. 
Pandey and Wright (2006) report that direct clientele groups and other 
nongovernmental stakeholders may not be in agreement (as a group) as to 
the preferred implementation of a policy by the agency and have little control 
over resources and decision-making. These stakeholders have to either 
influence the process through other channels or work cooperatively with the 
agency. They also provide evidence of key stakeholder groups working 
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cooperatively with government agencies to advance their objectives (Pandey 
& Wright, 2006). 
In this case, it was found that the scope of general public interest facilitated 
the engagement of the financial institutions who were a pivotal external 
stakeholder group for the success of this change. The public’s interest in how 
the financial institutions were working with the agency to support the 
government tax reform policy (of easier annual income tax returns for 
individuals) supported the change by generating a competitive approach 
between the financial providers to participate in the implementation of the 
new system. It can be concluded that public interest, rather than impeding 
the change processes due to intervention and interruptions from interested 
parties, can facilitate change through the engagement of pivotal stakeholders 
who work cooperatively with government agencies to advance their 
objectives (Pandey & Wright, 2006). 
It can be concluded from this case that using a co-design method to meet the 
demands of the constituents for direct input effectively shared design power 
with the diverse groups involved, making the change visible and facilitating 
the change processes. This ideology facilitated the change process by 
influencing the design of the change with the voice of the taxpayers and 
internal staff, ensuring the pre-fill system met the needs of the users, which in 
turn supported adoption of the change. This also helped the agency make 
decisions about significant design aspects and enabled the agency to show 
stakeholders the new system, supporting their understanding of how it would 
work and what the benefits would be. This finding is in agreement with Ring 
and Perry (1985) who also found that public managers need to ensure the 
services provided meet the needs and demands of the constituents for direct 
input into policy formation and the development of implementation 
processes. This facilitated engagement and adoption of the system. 
5.2.5 ORGANISATIONAL STRUCTURES AND CHANGE 
This study’s theoretical framework aspect, organisational structure and 
processes is characterised by organisational structure, decision-making, 
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leadership practices and authority relations (Boyne, 2002; Coursey & Rainey, 
1990; Goldstein & Naor, 2005; Lane, 2000). 
Current literature highlights that bureaucratic structural distinctions of public 
forms of organisations regarding rules and structural arrangements over 
which high-level organisational members and external authorities have 
authority and control have implications for public sector change (Lane, 2000; 
Rainey, 2003). Organisations such as government agencies generally have 
structures with substantial bureaucracy and extensive hierarchy (Goldstein & 
Naor, 2005). Research by Shortell et al. (1995) in organisational change in 
the quality management field showed that hospitals whose culture are more 
hierarchical in nature have bureaucracy that impeded change practices. 
Hierarchy, because of its influence on according power to level or rank within 
an organisation, may impede implementation of change (Shortell, 1995).  
In this case, the effects of a rigid bureaucratic structure, as implied in the 
literature, impacted on the engagement of a diverse range of stakeholders (in 
the initial stages) by impeding the flow of information and communication. 
Coexisting within the rigid traditional hierarchical organisational structure was 
the nontraditional project team structure. The project team structure was not 
typical of public sector management structural arrangements where authority 
and decision-making is top-down. A degree of authority and autonomy for 
decisions was moved to the project management (the hub) and to the 
managers who sat within the spokes. Establishing the change project within a 
nontraditional structure supported the change by securing the staff with the 
skills required in other areas across the organisation and co-located critical 
resources (unimpeded by the siloed structure of the organisation). Previous 
research by Dension et al. (1995) elucidates how the use of team structures 
that necessitate small power distance reduces the extent of unequally shared 
power within and between teams. In this case, this approach secured the 
required skills (regardless of where in the ‘silos’) and supported collaboration 
with the numerous areas needed to do the work, but necessitated additional 
reporting processes contributing to a complex matrix of internal decision-
making that was characterised as a burden and inefficient use of valuable 
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resources. In developing change processes, team structures have been 
identified as an important management component, functioning to act as 
facilitator and coach, rather than giving subordinates orders (Flynn, 1994). In 
addition, the bureaucratic structure facilitated resource decisions because the 
hierarchical line of authority required from higher levels down the business 
lines supported the resourcing of the change process that needed to occur 
across the ‘siloed’ business line structure. It can be concluded that both the 
bureaucratic hierarchical structure and the nontraditional structure coexisted 
and both played a part as a control mechanism for authority and decision-
making that facilitated change. Characteristics of this feature both helped and 
hindered the public sector organisation to meet the political imperative for 
change. 
Current literature highlights how mid-level managers face strict constraints 
on their decision-making authority and have little control, yet are under 
pressure to achieve outcomes to avoid adverse political repercussions 
(Coursey & Rainey, 1990). In this case, and as suggested in the current 
literature, the presence of a formal hierarchy applied controls and 
constraints on the authority of operational level managers who were required 
to escalate conflicts to high-level decision-makers for resolution. A leadership 
culture that was responsive to engaging with the staff on critical issues (for 
example, via the steering committee), was in most cases found to support the 
escalation of conflicts to high-level decision-makers. It is characteristic of 
public sector organisations to show flexibility in decision-making to juggle 
competing demands of external political relations with internal management 
functions (Coursey & Rainey, 1990). In this case, ambiguity and delays in 
decisions did occur on occasions because final sign-off authority was shared 
by high-level leaders from both the business and the information technology 
components and this pushed down decisions to the project team who took 
more decision-making authority (than was usual at their position level) on 
low-risk project decisions because of the political and public expectations to 
achieve the goal within the tight timeline. It can be concluded that clear lines 
of decision-making authority help public administrators juggle the competing 
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demands of internal management processes and external political relations, 
particular within the constraints imposed by budget cycles. 
Numerous assertions are reported that public organisations are subject to red 
tape (and high levels of bureaucratic structures) because of a lack of goal 
clarity, external demands for accountability and formalised authority and 
control. The drive for greater efficiency in government is one of the most cited 
reasons for administrative reforms such as less/simpler rules and a reduction 
in paperwork (Brewer & Walker, 2010). Empirical studies report mixed 
results, some supporting the assertions about red tape, some opposing them. 
Rainey (2009) and Brewer and Walker (2010), for example, present some 
counterevidence, that is, the impact is not always large and negative as the 
literature and anecdotal evidence suggest. The characteristic of red tape 
implies a focus on unnecessary, counter-productive and formal decision-
making processes and rules, rather than on results and outcomes. The 
formalisation required to progress work in the public sector is seen to cause 
delays and frustration and a characteristic of inflexible and risk-adverse 
public organisations (Boyne, 2002; Coursey & Rainey, 1990). When 
considering this aspect in this case it was found that the external political 
influences and short timeframe imposed with this change process caused the 
agency to be more flexible and adapt its traditional institutional constraints 
around decision-making authority and processes with less/simpler rules for 
the recruitment of the resources required for the project. Bozeman and 
Bretschneider (1994), with respect to the different origins of red tape within 
government organisations, found that red tape varied according to the extent 
of external political authority and the type of red tape. Red tape associated 
with personnel processes (including the importance of formal rules and 
procedures in public personnel management) they found were very sensitive 
to political authority and associated legal constraints imposed by 
government. It can be concluded that public organisations are politically 
responsive and, when required, will work around existing ‘traditional’ red tape 
by adapting their internal managerial structures, processes and behaviour. 
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Publicly owned organisations make extensive use of committees, thus 
requiring a high level of negotiation in their decision-making (Axelsson et 
al., 1987). In support of Turaga and Bozeman’s (2005) findings, Kingsley and 
Reed (1991) had earlier suggested in their study that, although there are 
fairly high numbers of external meetings and interactions with external actors, 
it is the number of internal meetings that affects the top-level manager’s 
perception of the smoothness of the decision process. In this case the use of 
committees (with either internal or external groups) was not reported as 
excessive. It was found that the use of a steering committee facilitated 
decision-making and provided assurance for staff across all levels that 
effective performance was being achieved towards the goals. Collaboration 
within the senior executive committee also facilitated high-level support for 
the change across the ‘siloed’ organisational structure. 
The most important contextual variables previously found for explaining 
public characteristics of decision-making are those related to the context of 
the decisions, in particular the complexity of the problems and the 
‘politicality’ of the interests involved (Axelsson et al., 1987). It can be 
concluded that staff were reassured by the high degree of scrutiny the project 
required (via the use of a steering committee) because of the ‘politicality’ of 
the interests involved. However, the politicality of the interests involved can 
be seen as the cause of a complex structure of reporting arrangements that 
was imposed. This complex reporting requirement contributed to the project 
quality through collaboration, communication, risk identification and informed 
decisions for staff at all levels, but it adversely impacted the change process 
by introduced additional layers of reporting that were characterised as a 
burden and inefficient use of valuable resources. Associated with the 
politicality of the interests, leadership practices in the public sector are 
characterised by high-level public sector managers who tend to focus on the 
external politics while delegating their support for the change processes to 
the mid-level managers. This is reported in previous literature to cause a lack 
of visible support for change that adversely impacts the change processes 
(Rainey, 2003). However, in this case, leadership practices of high-level 
managers was identified as highly visible and pivotal to overcoming the 
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challenges in engaging and achieving behaviour change with stakeholders 
whose cooperation was critical to success. It can be concluded that the role 
of senior staff to champion engagement with pivotal community and industry 
stakeholders is supported by both the findings and the previous literature. 
5.3 THEORETICAL CONTRIBUTIONS 
The empirical findings of this thesis add substantially to our understanding of 
how the public nature of organisations affects change. By applying a 
dimensional approach to understanding the public nature of organisations, 
this research extends and adds to the theoretical knowledge of public sector 
management and organisational change in two ways: 
 
1. In general, public characteristics are regarded as an impediment to 
change (Bozeman, 2013; Lam, 2004). However, a dimensional 
approach has enabled this research to provide significant new insight 
into how the public nature of an organisation can support change, 
under what circumstances and with what qualifications.  
2. By moving away from the traditional bureaucratic approaches this 
study has innovatively illuminated the multidimensional public nature 
organisations. Publicness theory enabled a rich exploration of the 
mechanisms that are not prioritised as key variables in current change 
models (such as the CVF). Applying a dimensional approach has 
significantly extended understanding of the public nature of 
organisations. 
These important contributions to theoretical knowledge are now discussed in 
detail. 
5.3.1 HOW PUBLICNESS FACILITATES CHANGE 
In general, the public nature of organisations is regarded as an impediment 
to change (Bozeman, 2013; Lam, 2004). However, the application of a 
dimensional approach has enabled this research to contribute significant new 
understanding into how the public nature of an organisation facilitates 
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change. This section will discuss how change was facilitated, under what 
circumstances and with what qualifications. These findings contribute a 
picture of publicness that in some circumstances is contrary to what much of 
the literature describes as resistant to change, slow moving, rigid, and where 
managers have less decision-making authority because of elaborate red tape 
and institutional constraints (Bozeman, 2013). Publicness was evidenced to 
facilitate change through structural features, leadership practices and 
accountability and reporting processes. 
5.3.1.1 Structure facilitates change 
The machine (or traditional) bureaucracy was identified by Stewart and 
Kimber (1996) as characteristic of Australian public sector departments of the 
1980s. Lam (2004, p. 118) further describes this type of bureaucracy as 
‘highly rigid and unable to cope with novelty and change’. This research 
elucidates how the coexistence of an innovative hub and spoke structure 
within the hierarchical organisational structure as a novel mechanism 
facilitated change. It did this by improved stakeholder engagement and 
decentralised decision-making supporting efficiency, and this extends current 
understanding of the characteristics of Australian public sector departments 
during the latter half of the last decade and evidences what the researcher 
suggests could be characterised as a ‘transformational’ bureaucracy. 
The empirical findings of this research showed that there are circumstances 
where a structural variation between the overall organisation and the team 
structure can coexist to facilitate change. The organisational structure 
assisted high-level support to be visible down through the business lines and 
ensured the project received the required resources and support within the 
business lines. The required collaboration between senior executives across 
the several business lines (through the steering committee membership) was 
reported to have supported the negotiation and allocation for the project 
resources required within each of the impacted business lines. The fact that 
senior executive management had negotiated and agreed (in their role as 
steering committee representatives of the project) the resource allocation 
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within their business line expedited the allocation of resources to project work 
at the operational level, facilitating change processes. 
The hub and spoke structure of the project team positively impacted 
stakeholder engagement by affecting how internal stakeholders were 
engaged to do the work and how the project was transitioned into ‘business 
as usual’ on completion. The hub and spoke structure approach is reported 
to have created ownership and reduced resistance to the significant change 
within each of the spokes. This approach is reported as positively impacting 
the engagement of the required stakeholders and reducing resistance to 
change because it ensured that the staff doing the work were “part of the 
journey all the way through, so the change wasn’t anywhere near as difficult”. 
It also enhancing team cohesion, particularly in the face of the work 
pressures caused by the very short delivery timelines. This co-located key 
stakeholders in the change process with the team who were implementing 
the change. This was reported as critical to facilitating the necessarily close 
engagement and communication flow between the designer and the team. 
Co-locating critical staff resources supported timely and complex decision-
making and sped up change processes. 
This study also provides new knowledge into how embedding an innovative 
project structure (while it facilitated the change in a number of ways as 
described) impeded progress because it contributed to a complex matrix of 
regular meetings and reports with the managers from all of these areas to 
coordinate and control the overall change progress. The decentralised 
project structure existed within the rigid control mechanisms created by the 
hierarchical structure of the organisation. Therefore, the change process in 
this circumstance lacked the straight line of control usually characteristic of 
public sector management. This gave the project ‘two masters’ that at times 
impeded change with ambiguity over sign-off and approval processes. 
5.3.1.2 Leadership practices facilitate change 
This research provides new knowledge into how leadership practices of high-
level managers facilitate change. It was found that senior leaders were highly 
Page 168 of 216 
visible and pivotal to facilitating change by personally engaging with a range 
of key external stakeholders (who had different concerns about the change 
process), and clearly articulating to them the tangible benefits of the 
proposed change with tailored communications and, most effectively, a 
hands-on demonstration with a prototype of the new process. This research 
shows that the personal ‘demonstration’ approach by senior agency staff to 
senior bank staff helped establish a high-level relationship that was influential 
in the banks’ decision to adopt a new process, which in some case required 
internal bank process changes. Senior leadership also facilitated behaviour 
change with tax agents who were highly resistant to the change, by being 
highly visible with regular information updates about the new system via a 
consultative forum arrangement. This contributes to a new understanding of 
how senior leadership in Australian public sector can assist facilitation of 
radical change processes by being visible and engaged with external 
stakeholders. 
This finding is contrary to previous literature that characterises high-level 
public sector managers as tending to focus on external politics while 
delegating their support for the change processes to the mid-level managers 
and causing a lack of visible support for change that adversely impacts the 
change processes (Rainey, 2003). There was no evidence from the current 
findings supporting previous research that senior leadership focused on 
external politics and delegated authority to lower level managers.  
5.3.1.3 The engagement of stakeholders facilitates change 
This research extends current knowledge about how Australian public sector 
organisations engage stakeholders to facilitate change. The empirical 
findings of this research show that the agency engaged stakeholders and the 
community through a co-design ideology. This ideology facilitated the change 
process by influencing the design of the change with the voice of the 
taxpayers and internal staff—from inception of the concept through the pilot 
phase to implementation. This facilitated change because it ensured the new 
system met the needs of the users, which in turn supported adoption of the 
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change. In addition, the agency established numerous formal feedback 
channels that helped the agency make decisions about significant design 
aspects and provided critics with a formal channel into the project through 
which they voiced their concerns. In addition, the co-design approach 
enabled the agency to show stakeholders the new system, supporting their 
understanding of how it would work and what the benefits would be. This 
facilitated engagement and adoption. 
The need for public administrators to be responsive to stakeholder groups, 
integrating conflicting demands of diverse constituencies and competing 
viewpoints, is reported by previous research as an impediment to change 
because it disrupts and interrupts the change process and requires the 
intervention of high-level managers to mitigate competing viewpoints (Boyne, 
2002). This research adds to current knowledge by extending understanding 
of effective stakeholder engagement and how engaging a diverse 
constituencies and competing viewpoints with co-design can avoid 
disruptions to the process and the involvement of high-level managers to 
mitigate different viewpoints. 
 
5.3.1.4 Reporting and accountability facilitates change 
This research provides new knowledge into how the controls imposed by 
reporting and accountability arrangements facilitates change. The findings 
from this research show that the project management framework was used 
as a control and accountability mechanism that facilitated change. The 
project’s steering committee, cutting across the impositions of the 
organisational structure, facilitated collaboration and the allocation of 
resources both across and down the organisational structure. The sign-off of 
the mandatory documentation provided the project management, the senior 
executives and the operational staff with assurances that all the important 
aspects on the project were being managed and all the key stakeholders had 
been engaged. The research expands the literature on publicness theory by 
identifying a range of findings that both support and challenge previous 
literature. 
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This is qualified by the fact that findings show reporting and accountability 
arrangements also adversely impacted the change process by introducing 
additional layers of reporting that were characterised as a burden and 
inefficient use of valuable resources. 
5.3.2 THE DIMENSIONAL APPROACH TO PUBLICNESS 
This research has built on previous applications of publicness dimensions by 
using the distinct dimensions of publicness on which there is consensus in 
the literature to examine the processes of organisational change in the 
current case study. Previous studies applying a dimensional approach to 
publicness have focused on identifying the distinguishing characteristics, 
analysing organisations in relation to one or some of the characteristics, or 
portraying organisations as varying from most to least public along a number 
of dimensions. For example, previous research has applied organisational 
publicness to measure: influence from regulative public institutions (political 
authority) (Scott & Falcone 1998); the percentage of resources from 
government as a regulative measure (Rainey, Pandey, & Bozeman, 1995), 
the extent that the resources carry expectations that must be met for further 
funding (Bozeman & Bretschneider, 1994; Scott & Falcone, 1998). Goldstein 
and Naor (2005) evaluated the extent to which hospitals comply with 
government reviews and regulations, measuring for regulative influence. This 
research therefore extends the application of a dimensional approach into 
understanding radical change processes in a large Australian federal public 
sector setting and demonstrates its usefulness in extending current 
knowledge of organisational behaviour. 
In synthesising the previously unconnected theories of dimensional 
publicness (Bozeman, 2013) and organisational change (Cameron & Quinn, 
1999; Hofstede et al., 1990) this thesis has improved understanding of how 
the concepts of publicness and organisational change are related and 
contribute to both literatures. It show how the publicness approach captured 
in this study’s theoretical framework supports the underlying mechanisms of 
change (and culture as an integrating and cohesive mechanism for change) 
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in relation to organisational processes of internal coordination and external 
adaption. This provides new insights into how both bodies of literature—
dimensional publicness theory and organisational change—are applied to 
extend understanding on how the characteristics of public organisations may 
affect change. This has improved understanding of the nature of publicness 
and the behaviour of public sector organisational change and builds on 
existing theory. 
This thesis also extends understanding of the public nature of organisations 
(publicness) by using a dimensional approach to conceptualising publicness 
and change. This research has provided an opportunity to view public sector 
characteristics on a continuum—across multiple dimensions as opposed to a 
single-dimensional traditional view. This has provided a richer analysis 
without the constraint of a sector classification. 
Unlike the traditional bureaucratic approach, theories of publicness do not 
view public sector characteristics as a single discrete dimension but rather as 
multidimensional characteristics (Goldstein & Naor, 2005). A dimensional 
publicness approach shows that publicness can be conceptualised using a 
range of key dimensions, in addition to a bureaucratic variable. This 
approach uniquely draws attention to how we can view an organisation in 
terms of their mix of external political and economic influences, as all 
organisations are strongly influenced by both economic and political forces 
and this is not fully accounted for in a traditional approach (Bozeman & 
Moulton, 2011; Pesch, 2008). 
Findings from this research extend the contribution of Kloot and Martin 
(2007) and Parker and Bradley (2000) by enabling a better understanding of 
the utilisation of a hierarchical structure as a control mechanism for authority 
and decision-making. A key contribution from these previous Australian 
studies (discussed in the Literature Review chapter) by Kloot and Martin 
(2007) and Parker and Bradley (2000), is the finding that public sector 
organisations resist change and are inflexible because of their underlying 
control-oriented ideologies that impede the required changes in the 
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organisation’s structure. The findings from these two studies are framed by 
the variables of a traditional bureaucratic/clan culture as operationalised in 
the competing values model. This means that these findings are based on 
variables that reflect the traditional model of bureaucracy/clan, with a strong 
emphasis on controls and on formal rules and procedures. 
This is because the cultural/control aspects across the four quadrants of the 
competing values model (see Figure 1) articulate, to some extent, the 
dimensions of publicness. For example, dimension one in the competing 
values model differentiates effectiveness criteria that emphasise flexibility, 
discretion and dynamism from criteria that emphasise stability, order and 
control. This dimension accounts for (among other things) some aspects of 
the publicness dimension of organisational structures and processes. 
Therefore, the use of the competing values model might indicate the 
variables that affect change (a 'bureaucratic'/ 'clan' culture); however, the use 
of a publicness approach in this research has enabled a richer account of the 
characteristics as much more than a bureaucratic culture by elucidating that 
both the bureaucratic hierarchical structure and the nontraditional team 
structure can coexist within a public sector organisation and both can play a 
part as a control mechanism for authority and decision-making that facilitates 
change. In this way, the publicness approach has contributed to a richer 
understanding of the behaviour of public organisation. 
Application of a dimensional approach in this research has extended 
understanding of the effect of leadership practices by adding to 
understanding about how senior leadership practices facilitate change in 
hierarchical organisations by engaging with internal and external 
stakeholders and visibly supporting change with resources. Parker and 
Bradley’s (2000) study applied the CVF and found departments dominated by 
a hierarchical model were characterised by the utilisation of rules and 
procedures as control mechanisms, which limit public sector managers’ 
capacity to manage change because it is ingrained in the organisation’s 
culture and cannot be imposed from high management levels. While the 
competing values model goes some way to indicate the variables that affect 
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change (using the variables within the 'bureaucratic'/'clan' culture), the 
dimensional approach has provided new insight into how leadership practices 
conceptualised as a characteristic of publicness (as opposed to bureaucracy) 
facilitate rather than limit change. 
The practical implications that can be commended from this research are 
now discussed. 
5.4 PRACTICAL IMPLICATIONS 
The practical contributions of this research focus on two main areas: public 
management and organisational change. The public sector in Australia is 
currently undergoing transformational change (D’Ortenzio, 2012), and the 
failure to implement change successfully has the potential to create financial 
and reputational damage to the government and the agency involved. 
Therefore, public sector managers would benefit from better understanding 
how the public nature of the organisation facilitates and impedes change. By 
extending current knowledge beyond consideration of the traditional 
bureaucratic characteristics, public managers would be better equipped to 
identify change management processes that support successful outcomes 
and plan accordingly. 
These findings provide valuable insight into fundamental decisions made by 
public sector managers on implementing successful change. This is 
important to public sector managers and for government because it has 
implications for how they plan and implement change. Several aspects of 
these findings provide insight for government in the strategic planning and 
implementation of policy agendas. This research brings attention to how 
government policy agendas are announced and funded by government. 
Large-scale change requires dedicated financial resources to support 
successful change. Dedicated funding ensures sufficient resourcing to 
achieve change and ensures continuity of resources if internal organisational 
priorities shift during implementation. Public managers need to effectively 
manage the reporting burden and governance processes that are required for 
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both internal control and accountability to government that comes with public 
funding. Funding for large-scale radical change that is tied to a short-term 
budget cycle is evidenced to adversely impact change, particularly the early 
engagement of stakeholders and causes conflict that public managers then 
need to deal with. In addition, goal setting by government is characterised by 
the political environment and budget cycle. Government and public sector 
managers need to be aware of how this adversely affects a range of 
organisational processes. It causes goal complexity, conflict with 
stakeholders due to lack of goal clarity, and short delivery timelines. It also 
adversely impacts public sector managers who need to balance being 
responsive to government with the operational constraints of large-scale 
process change. The agency in this case mitigated these impediments by 
taking an incremental goal approach and pushed up decision-making 
responsibilities to high-level bureaucrats. This suggests that policy 
development and implementation should pay attention to the importance of 
the organisation’s operational obligations and how they balance these to 
achieve policy-driven change within short-term funding cycles. 
It can be concluded that the traditional bureaucratic structure is not as rigid 
as portrayed in traditional approaches because, in this case, the public 
agency successfully embedded an innovative project team structure into their 
hierarchical structures to enable change processes. Public managers should 
note how the ‘new’ and ‘old’ structures coexisted with both evidenced to 
support change processes, playing a part in the control mechanisms that 
enabled authority, decision-making and resource allocations to move across 
and up and down the hierarchy of the organisation. Senior bureaucracies 
have a pivotal role to visibly ‘champion’ the change with stakeholders, the 
community and the political masters. Although some of the current literature 
indicates that they often abdicate this responsibility to lower level managers, 
there is clear evidence that in this case high-level managers were pivotally 
involved and critical to the successful engagements of stakeholders. 
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5.5 LIMITATIONS 
 
This thesis has taken an important step towards a richer understanding of the 
public nature of organisations and how these characteristics affect change. 
While the Methods chapter has addressed a range of aspects that impact the 
quality of this research, additional discussion is provided in this final chapter 
on two methodological aspects that represent limitations to this research. 
These are, generalisability and the retrospective nature of the research. 
Theoretical limitations are also discussed. 
As advised by Yin (2009), a single-case study does not have statistical 
generalisability. Analytical generalisability, however, can be applied in a case 
study that involves one case where a theoretical framework is developed and 
applied to data collection and analysis (Searle, 1999), as was conducted in 
this research. However, the case is only significant in the context of the 
theory applied. That is, the findings are only significant with regard to the 
aspects of publicness theory that are reflected in the theoretical framework. 
The application of analytical generalisability is therefore confined to the 
bounds of dimensional publicness theory as the basis of the theory that 
underpinned the study’s theoretical framework. Contributions to management 
theory are bounded by the organisational change theory (conceptualising 
culture as a change mechanism) used in the conceptual frame of this 
research.  
In addition, the conclusions drawn from this research are related to 
investigation of a successful change initiative in a large federal Australian 
public sector organisation and are therefore based on the identified 
characteristics of the case study organisation and the characteristics of the 
change initiative ‘purposefully’ sampled for investigation. The organisational 
characteristics included structural, funding and governance arrangements 
that were specific to the organisation and the federal sector environment in 
which it operates. The uniqueness of this case is not established by 
comparing it on a number of variables but in the way the case has the 
potential to provide insight into understanding public sector change and 
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contribute to the development of knowledge on this topic. With consideration 
for the case study organisation, the organisation is dependent on 
government-appropriated resources, has an embedded bureaucratic 
structure that supports a strong emphasis on controls and on formal rules 
and procedures and organisational goals are hierarchical (from the top 
down). The case study agency would therefore be positioned along 
Bozeman’s (2013) publicness continuum at the ‘hard core’ and highly 
change-resistant public sector end. In this way, for the purposes of this 
research, this organisation is representative of a traditional public sector 
organisation. This is important because, contrary to what the theory suggests 
about change in this type of public organisation (highly resistant), change in 
the case study organisation was reported to be very successful. This success 
was recognised by the Australian Government Information Management 
Office (AGIMO) of the Department of Finance and Deregulation that awarded 
the agency’s pre-filling initiative as a finalist for the 2009 Excellence in 
e-Government Award, which highlights leading practice in the use of 
Information and Communications Technology (ICT) by government (ATO, 
2009). The success of pre-filling has continued to grow since moving to full 
production in 2009 with 2.8 million individual self-preparers using the pre-fill 
functionality reported in 2013. 
Therefore, the representation of the theoretical constructs of public sector 
characteristics and the uniqueness of how a successful change occurred in 
an organisation that the theory tells us should be highly resistant to change, 
provides the case with the power to explain. This was critical to 
understanding of the particular case and therefore a valuable contribution to 
understanding the behaviour of public sector organisational change—the 
phenomena under study. While studying one case of this nature does not 
permit broad generalisations to all possible cases, logical generalisations can 
often be made on the weight of evidence produced in studying a single 
critical or unique case (Patton, 2002). 
This means the application of the conclusions drawn from the research are 
set contextually within the public sector organisation, the Australian federal 
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environment and the change initiative on which the case was based. That is, 
the findings are only representative of the organisation in which the study 
was conducted and may not translate to other Australian state and local 
public organisations or internationally as the contextual setting for structural, 
funding and governance arrangements may be different. 
The primary data was in the form of interviews that were retrospective of the 
events that occurred between 2004 and 2008. The time lapse can potentially 
cause memory lapses and rationalisation (Forgues & Vandangoen-Derumez, 
2001). This happens when the person questioned may not remember certain 
events and/or rationalises them into a positive light after the event. Forgues 
and Vandangoen-Derumez (2001) recommend several strategies that were 
applied to the current research to limit the effects of these biases. The 
interviews were focused on events that were relatively memorable to the 
interviewee. Interviewees were selected because of their high involvement in 
the pre-filling project, so it is more likely that events were easily remembered. 
To limit the effects of potential bias from memory lapses the interviewees’ 
memory was assisted with a timeline of critical events in the project’s history. 
As recommended by Kloot and Martin (2007), a timeline of events (see 
Appendix C) was developed based on the initial textual analysis of 
organisational project documents, such as the project management 
governance reporting documents. The events timeline became a component 
of the participation sheet for interviewees to consider prior to the interview. 
The events timeline focused the experience of the interviewee and supported 
their reflection on events and processes. In addition, certain events/stages of 
the project were more relevant to some interviewees than others, depending 
on their role. Therefore, the timeline helped identify the relevancy of 
particular stages and roles within the project for each interviewee. The 
timeline was piloted with five interviewees (across different roles) as part of 
the interview pilot approach (described earlier). Pilot study participants were 
invited to review the events included in the timeline and also suggested other 
events they perceived as important to be included. Further addressing any 
limitations potentially imposed by the retrospective nature of the research, 
the interviewees were not pushed to answer questions they did not 
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remember. This strategy is also supported by the semistructured nature of 
the questions in the guide to allow relevancy for their involvement in the 
project. In addition, information given in different interviews was compared 
and secondary data from organisational documents were used to verify 
factual data that may have been misremembered by interviewees, as advised 
by Yin (2009). While recognising the strategies implemented to address this 
limitation, it is possible that memories of less significant events, particularly 
impediments to change, may have been forgotten or rationalised into a more 
positive light during the time since 2008. This means that the findings may 
have underreported the impediments to change. Although this does not affect 
the reported overall success of the change process, some of the less 
significant impediments may be underreported. 
The limitations identified in this section are not of a sufficient or significant 
nature to prevent considerations about the direction of further research, 
practical and theoretical contributions to be made. These are outlined below. 
5.6 FUTURE RESEARCH 
The findings of this thesis provide several insights into future research. The 
current project has proposed a model of organisation change in the public 
sector, providing a framework that encompasses the processes involved in 
how public sector dimensions affect change. 
However, there remains a lack of literature on organisational change that 
draws on a rich analysis of the public nature of organisations and how it 
works as a mechanism affecting change. While this thesis furthers evidence 
of a link between the characteristics of public organisations and change 
(conceptualised as culture), the underlying mechanisms should be explored 
in-depth in other public sector settings. Further research is needed to apply 
and extend these findings in situations beyond the context of the case study 
organisation. The application of this study’s framework and approach in other 
public sector organisations would provide an opportunity to compare and 
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extend understanding on how processes work as a mechanism affecting 
change in other public contexts. 
Dimensional publicness theory, as reflected in this study’s framework, seeks 
to explain organisational characteristics and their behaviour along a number 
of key dimensions (rather than as a dichotomy). This approach allows 
consideration of the impact of organisational characteristics along a shifting 
continuum and therefore can be applied across a range of organisational 
types. This provides an opportunity to build further on existing publicness 
theory and improve understanding of the nature of a range of organisational 
types (without regard to sector boundaries) as they exist along this 
continuum and the behaviour of organisational change. 
The focus of this research was not whether public and private organisations 
are different or what those differences are, or how change may or may not 
occur differently in public organisations. This research contributes to the 
debate on these topics by providing a dimensional framework that enables 
organisations to be considered using the dimensional framework applied in 
this study to provide a richer understanding of organisational characteristics 
than provided by models based on the traditional bureaucratic approaches 
because it extends the way research is framed and can contribute to a more 
contemporary notion of how public sector organisations are perceived..
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Appendix A Case study protocol 
 
The protocol includes: an overview of the case and the purpose, a data collection plan, 
potential documents and archive records sought, who was to be interviewed, the purpose of 
the report and the interview questions. 
 
An overview of the case and purpose 
 
The aim of this research is to gain insight into how public sector characteristics affect culture 
and change in the public sector. 
 
The focus of this project was developed from prior literature which indicates that most 
current models of culture and change are based on private sector experience. Although a 
functionalist approach (the Cultural Values Framework and subculture model) has been 
applied successfully in previous public sector research it does not account for the 
multidimensional characteristics of public sector organisations (referred to in this project as 
publicness) and is therefore not a sufficient framework for exploring in depth the richness of 
the mechanisms at work because it does not prioritise publicness as a key variable. Nor 
does a functionalist approach help us to understand how the causal mechanisms associated 
with publicness operate to influence culture and change. This is important because prior 
literature identifies reasons to expect the multidimensional characteristics of public sector 
organisations to affect change by evidencing a conceptual link between the literature on 
culture and change and the literature on public dimensions. While some of the current 
literature indicates a link, the causal mechanisms have not been explored in depth because 
this has not been the focus of previous research studies. It is proposed that applying 
concepts from both these bodies of literature will provide unique insights into understanding 
the causal mechanisms of the characteristics of publicness that affect culture and change. 
 
Data collection plan and potential documents and records sought 
 
Primary data collection is via face-to-face or phone interviews conducted with individuals 
who participated in the change process under investigation. The letter of support for this 
project from the appropriate authority in the Agency is included in the Participant Information 
Sheet. After an initial phone conversation to introduce the project, all participants will be 
emailed an information sheet that contains the information they need to make their decision 
about voluntary participation in the research. A minimum of five working days will be 
provided for participants to consider if they wish to participate before a follow up phone call is 
made to discuss their participation and arrange a suitable interview time (if they are willing to 
participate). 
 
Approval from the Agency has been provided to access organisational documents and 
archival reports related to this research. Relevant documents include (but are not limited to) 
business cases, project plans, steering committee minutes, project management meeting 
agendas, internal communications, status reports, governance reporting. 
 
Potential interviewees 
 
The target population of interest for this study are those who were involved in the 
development and implementation of the change process. Target population members are 
expected to be both internal and external to the organisation. Those to be interviewed will 
include the staff involved across a variety of organisational levels and streams with different 
roles and responsibilities at different stages of the project. There are approximately 32 
interviewees both internal and external to the organisation and across both senior 
managerial and operational positions. Ten interviewees are in managerial positions and tend 
to be involved early in the change process, with 18 lower level staff involved with the 
development after initial planning and budgetary sign-offs have been finalised. Five external 
stakeholders have been identified. 
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Position  Role/responsibilities 
Internal staff–Senior executive and executive level 2  
Deputy Commissioner (Income Tax 
Compliance)  
Project Sponsor 
Assistant Commissioner (Marketing 
and Education) 
Project Sponsor (budgetary accountability) 
Project Director  Overall Project Manager 
Director, Information Computer 
Technology  
Responsible for the technology build 
Director, Electronic Services  Responsible for the design specifications and 
testing and implementation 
Responsible for designing and implementing the 
processes required to integrate the new system 
into the existing e-tax and Tax Agent Portal 
processes. 
Responsible for design of the work processes 
required to maintain the system. 
Director, Tax practitioner and 
lodgement services  
Involved in the design and testing 
Director, Design Studio  Responsible for usability design and user testing  
Director, Large Business and 
International  
Responsible for relationship management with the 
large financial institutions involved  
Director, External Data Capture and 
Liaison Unit 
Responsible for exchange of data protocols 
required to share data between other government 
agencies (such as CentreLink) and the financial 
institutions involved 
Director, Online Services (Tax Agent 
Portal) 
 
Internal staff–Executive level 1 (Assistant Director) and Australian Public Service 
(APS) levels 
2 x Assistant Director, 2 x APS6, 
Information Computer Technology  
Responsible for the technology build. 
Working under the direction of the Director to build 
the technology and processes required for both 
new and integration into existing systems. 
2 x Assistant Director, 4 x APS6 and 
3 x APS5, Electronic Services  
Responsible for the design specifications and 
process testing and implementation. 
Working under the direction of the Director to 
design specifications, processes and testing and 
implementation. 
Assistant Director, Tax practitioner 
and lodgement services  
Involved in the design and testing. 
Working under the direction of the Director to liaise 
directly with the regional and national tax 
practitioner forums to provide briefings on the 
project and negotiate impacts on the agents as 
they were identified.  
Assistant Director, Design Studio  Responsible for usability design and user testing 
Working under the direction of the Assistant 
Director to develop prototypes and test and retest 
the iterative design stages 
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Assistant Director, Large Business 
and International  
Responsible for relationship management with the 
large financial institutions involved  
Assistant Director, External Data 
Capture and Liaison Unit 
Responsible for establishing the processes 
required to support the exchange of data protocols 
to share data between other government agencies 
(such as Centrelink) and the financial institutions 
involved 
Assistant Director, Online Services 
(Tax Agent Portal) 
Working under the direction of the Assistant 
Director to build the technology into the portal 
External stakeholders  
Tax Practitioner Liaison Forum (chair 
and/or two involved members) 
Involved in identifying and negotiating impacts on 
the tax agents  
Centrelink relationship manager Responsible for exchange of data protocols to 
share data with ATO 
Software Developers Forum (chair 
and/or two involved members) 
An agency-based forum with external 
software developers) 
Involved in identifying and negotiating 
specifications for software requirements (for both 
tax agents and internal software required to 
integrate with existing systems) 
 
The purpose of the report 
 
The analytical insights from the study will create a staff knowledge base from which to 
promote and enable organisational change. The thesis will also capture organisational 
history on the implementation of pre-filling, not previously recorded. This study will contribute 
to wider knowledge and literature regarding public sector change and culture as the results 
will provide a basis for improved management of public sector organisational change 
processes. 
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Interview questions 
 
Interview questions 
Proposed time: 45 minutes 
 
Thank you for consenting to participate in the research. You were invited to participate in this 
project because you have been identified as having a role in the introduction of the pre-filling 
system. Initially I have some questions about your involvement with the project: 
 
 What was your job title? 
 Describe your core area of responsibility for the project 
 Timeframe of involvement? 
 
Part 1: Key publicness dimension: Complexity of goals 
 
 What were the range of goals the project sought to achieve? Follow up: How did this 
affect the change process (facilitate, impede) 
 
 Who determined these goals? How were they determined? Follow up: How did this 
affect the change process (facilitate, impede) 
 
 Were any of these goals associated with the public nature of the organisation? 
How? Follow up: How did the public nature of the goals affect the change process 
(facilitate, impede) 
o How did the political environment impact on goals? Follow up: How did this 
affect the change process (facilitate, impede) 
o How did accountability requirements impact on goals? Follow up: How did 
this affect change (facilitate, impede) 
 
 Were these goals transparent and tangible? How were they measured? Follow up: 
How did this affect the change process (facilitate, impede) 
 
 Were there limitations/complexities/tensions/conflict between these goals? 
 
 What were the particular complexities relating to ‘public’ goals? Follow up: How did 
this affect change (facilitate, impede) 
 
 How were these tensions managed? Follow up: How did this affect the change 
process (facilitate, impede) 
 
Part 2: Key publicness dimension: Decision-making 
 
 Did the project have a clear direction (or scope) from the outset or did it emerge 
over time? Follow up: How did this affect the change process (facilitate, impede) 
 
 Was it easy to change direction (or scope) in the project? Follow up: How did this 
affect the change process (facilitate, impede) 
 
 How was project direction/scope changed? Follow up: How did this affect the 
change process (facilitate, impede) 
 
 How were the timelines managed? Was there flexibility in the timelines? Follow 
up: How did this affect the change process (facilitate, impede) 
  
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Part 3: Key publicness dimension: Control (leadership, group processes) 
 
 Who played a role in decisions about the project? (Senior managers, team level, 
stakeholders [internal and external] etc.) Follow up: How did this affect the change 
process (facilitate, impede) 
 
 How were decisions made? What were the constraints on decision-making? Follow 
up: How did this affect the change process (facilitate, impede) 
 
 Who set the agenda (for committee meetings or other decision-making processes)? 
Follow up: How did this affect the change process (facilitate, impede) 
 
 How was the relationship between various groups managed? Follow up: How did 
this affect the change process (facilitate, impede) 
 
 How was the decision-making affected by the public nature of the organisation? 
Follow up: How did this affect the change process (facilitate, impede) 
 
o How did the political environment impact on decision-making? Follow up: 
How did this affect the change process (facilitate, impede) 
 
o How did accountability requirements impact on decision-making? Follow up: 
How did this affect the change process (facilitate, impede) 
 
 Describe the project reporting requirements? What was reported, to whom? Follow 
up: How did this affect the change process (facilitate, impede) 
 
Are there any other aspects that you feel affected the changes that took place as a 
consequence of the project? 
 
If the project had different people in those leadership positions, do you think the process 
would have happened in the same way? 
 
Considering the aspects we have discussed (and any others just mentioned), from your 
perspective, what were the main aspects that impacted on the project outcome? 
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Appendix B Phone script and Interviewee’s invitation 
to participate, Participation sheet, Consent form 
 
Phone script for introducing research 
 
Hello [insert potential participant’s name] 
 
My name is Christina Apelt, a student at the Queensland University of Technology 
Business School. I am conducting research to gain insight and understanding into 
how change is achieved within the context of a public sector organisational culture. 
This project is being undertaken as part of my PhD study. 
 
The subject of this study is the introduction of the “pre-filling” system by the 
Australian Tax Office (ATO) between 2004 and 2008. 
 
You have been identified as having a role in the introduction of the pre-filling system. 
Therefore I have rung to invite you to participate in this project because your 
experiences and insights are valuable to answering the research question. 
 
Your participation in this project is voluntary. 
 
The project has the support of the Australian Tax Office and has been approved by 
Deputy Commissioner, Erin Holland. 
 
Your participation would involve an interview of approximately 45 minutes and could 
be conducted at a venue of your choosing or over the telephone. 
 
If you are interested in more information on the project and to help you make a 
decision about your involvement, I can send you the Information Sheet. 
 
Would you like me to send you the Information Sheet to further consider your 
participation? 
 
If yes…. Thank you for your interest, I will recontact you in a week’s time to discuss 
your potential involvement further. 
 
If no…..Thank you for your time. 
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Formal invitation to participate 
 
Subject: Organisational change and culture in public organisations 
Dear [potential participant's name] 
 
Thank you for discussing my research on organisational change and culture in public 
organisations on the phone recently. 
 
As we discussed, you are invited to participate in this project because you have been 
identified as having a role in the introduction of the pre-filling system. Therefore your 
experiences and insights are valuable to answering the research question. 
 
I have attached the Participant Information Sheet which contains the information you need to 
make your decision about voluntary participation in the research and the Consent Form to 
sign if you choose to participate. 
 
I will recontact you in a week's time to discuss your participation and arrange a suitable 
interview time (if you choose to participate). 
 
Attach approved Participant Information sheet (includes Consent Form) here 
 
  
Page 187 of 216 
Interview information and consent form 
 
 
PARTICIPANT INFORMATION FOR QUT RESEARCH 
PROJECT 
–Interview/Questionnaire– 
Organisational Change and Culture in Public Organisations 
QUT Ethics Approval Number 1200000103 
RESEARCH TEAM 
Principal Researcher: 
 
Principal Supervisor: 
Associate Supervisor: 
Christina Apelt, PhD Candidate, Queensland University of 
Technology 
Professor Rachel Parker, Queensland University of Technology 
Dr Karen Becker, Queensland University of Technology  
DESCRIPTION 
The purpose of this project is to gain insight and understanding into how change is achieved 
within the context of a public sector organisational culture. This project is being undertaken 
as part of a PhD study. 
The subject of this study is the introduction of the “pre-filling” system by the Australian Tax 
Office (ATO) between 2004 and 2008. The pre-filling system represented a major change in 
the lodgment and processing of tax returns and required changes by the organisation in 
relation to both external adaption and internal process integration. 
PARTICIPATION 
You are invited to participate in this project because you have been identified as having a 
role in the introduction of the pre-filling system. Therefore your experiences and insights are 
valuable to answering the research question. 
Your participation in this project is voluntary. If you do agree to participate, you can withdraw 
from participation at any time during the project without comment or penalty. Your decision to 
participate will in no way impact upon your current or future relationship with QUT or the 
ATO. 
Your participation will involve an interview of approximately 45 minutes and will be 
conducted at a venue of your choosing or over the telephone. A detailed briefing sheet and a 
pre-filling key events timeline will be provided prior to the interview. 
EXPECTED BENEFITS 
It is not expected that this project will directly benefit you. However, it may benefit the 
Australian Tax Office as the final report will be available to the ATO for its contribution to 
organisational disciplinary knowledge and managerial practice. The results will also provide 
a basis for improved management of public sector organisational change processes. There 
is no compensation offered to you for your contribution, should you choose to participate. 
You can obtain a copy of the final report by indicating this on the attached consent form. 
RISKS 
There are no risks beyond normal day-to-day living associated with your participation in this 
project. 
PRIVACY AND CONFIDENTIALITY 
As a participant in this research, you are guaranteed confidentiality. The findings will be 
reported within the PhD thesis. Neither individuals nor the organisation will be identified, and 
although it might be possible for you to identify your own comments, the level of information 
provided about participants and the organisation will not allow for identification by other 
people. Findings from this research may be published in academic conferences and journals 
but at no time will individuals or the organisation be identified, and the level of information 
provided about participants will not allow for identification. 
The project has the support of the Australian Tax Office and has been approved by Deputy 
Commissioner, Erin Holland. The Australian Tax Office will not have access to the raw data 
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obtained during the project. The organisation will not be identified in the final report. The 
Australian Tax Office will be provided with a copy of the final report. 
The interviews will be recorded using an audio device, and will be transcribed following the 
interview and transcripts will only be accessed by the researcher and her supervisors. 
Individual names will not be stored with the interview transcripts for reasons of 
confidentiality. If you wish to read the transcript for verification purposes prior to final 
inclusion, please indicate this on the attached information sheet. 
CONSENT TO PARTICIPATE 
Please sign the written consent form (attached) to confirm your agreement to participate. 
QUESTIONS/FURTHER INFORMATION ABOUT THE PROJECT 
Please contact the researcher or the researcher’s supervisors to have any questions answered 
or if you require further information about the project: 
Christina Apelt–PhD Candidate, QUT Business School Phone 07 3213 3571  Email 
cl.apelt@student.qut.edu.au 
Professor Rachel Parker–Principal Supervisor, QUT Business School   Phone 07 3138 1754 
Email r.parker@qut.edu.au 
Dr Karen Becker–Associate Supervisor, QUT Business School Phone 07 3138 2743  Email 
karen.becker@qut.edu.au 
Concerns/complaints regarding the conduct of the project 
QUT is committed to researcher integrity and the ethical conduct of research projects. 
However, if you do have any concerns or complaints about the ethical conduct of the project 
you may contact the QUT Research Ethics Unit on 3138 5123 or email 
ethicscontact@qut.edu.au. The Research Ethics Unit is not connected with the research 
project and can facilitate a resolution to your concern in an impartial manner. 
Thank you for helping with this research project. Please keep this sheet for your 
information. 
RESEARCH TEAM 
Christina Apelt–PhD Candidate, QUT Business School Phone 07 3213 3571  Email 
cl.apelt@student.qut.edu.au 
Professor Rachel Parker–Principal Supervisor, QUT Business School
 Phone 07 3138 1754 Email 
r.parker@qut.edu.au 
Dr Karen Becker–Associate Supervisor, QUT Business School Phone 07 3138 2743  Email 
karen.becker@qut.edu.au 
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STATEMENT OF CONSENT 
By signing below, you are indicating that you: 
 Have read and understood the information document regarding this project. 
 Have had any questions answered to your satisfaction. 
 Understand that if you have any additional questions you can contact the 
researcher. 
 Understand that you are free to withdraw at any time, without comment or 
penalty. 
 Understand that you can contact the Research Ethics Unit on 3138 5123 or 
email ethicscontact@qut.edu.au if you have concerns about the ethical 
conduct of the project. 
 Agree to participate in the project. 
 Understand that the project will include audio recording. 
Please indicate: 
 I wish to read a copy of the transcript from my interview for verification purposes 
prior to final inclusion. 
 I wish to receive a copy of the summary of the final report from this research 
project . 
 
Name  
Signature  
Date   
 
 
 
Appendix C Events timeline 
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2004 
 
Project established 
& pilot commenced 
via e-tax 
 The Business Case (with a project plan) was written 
 The Project Manager was assigned 
 A limited pilot commenced with 300 volunteer taxpayers 
pre-filling Centrelink data via e-tax. 
2005 
 
Pilot expands 
The pilot was expanded to include pre-filling data from 
Medicare 
2006 
 
$10 million in 
funding provided 
by the Federal 
Government 
 
Pilot expands 
An agreement was established with a number of the larger 
banks to provide their data to the agency much earlier 
than they were required to under the law. The statutory 
date was 31 October and the agency needed this data as 
early as possible after 30 June so taxpayers could use it 
in their income tax returns. As a result, the amount of pre-
filled data available under the pilot was expanded to 
include childcare rebate, bank interest and managed fund 
information to taxpayers to complete their annual income 
tax return. 
2007 
 
$20 million in 
funding provided 
by the Federal 
Government 
 
Pilot expands 
The available data was expanded to 15 items including; 
bank interest and managed fund information from 24 
financial institutions; share dividends from two major 
registries; payment information from the Department of 
Veterans’ Affairs, Higher Education Loan Program 
information from the Department of Education, 
Employment and Workplace Relations. PAYG payment 
summary information was also made available to 
taxpayers in a limited pilot. 
2008 
 
Full production 
 
Data available via 
e-tax and the Tax 
Agent Portal 
The pre-filling system shifted from the ‘expanding pilot’ 
phase to full production, encompassing all electronically 
available financial institution data, payment summary data 
and a wide range of data held by the agency. There were 
81 data items available for pre-filling by individual 
taxpayers who used e-tax or lodged their returns through 
their tax agents (via the Tax Agent Portal). 
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Appendix D List of initial codes from NVivo (version 
9) 
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Appendix E List of archival records and documents 
 
Australian Taxation Office. (2002). ATO annual report. Canberra: Commonwealth of 
Australia. 
Australian Taxation Office. (2003). Making it easier to comply, The easier, cheaper 
and more personalised program. Canberra: Author. 
Australian Taxation Office. (2004b). Making it easier to comply, The easier, cheaper 
and more personalised program. Canberra: Author. 
Australian Taxation Office. (2005a). Business Case: Pre-population of individual tax 
returns. Canberra: Author. 
Australian Taxation Office. (2005b). The Commissioner of Taxation Annual Report 
2004–05. Canberra. Author. 
Australian Taxation Office. (2005c). Revitalising the tax administration system: The 
Australian experience. Canberra: Author. 
Australian Taxation Office. (2006a). Annual Report 2005–06. Commonwealth of 
Australia. 
Australian Taxation Office. (2006b). Making it easier to comply, The easier, cheaper 
and more personalised program. Canberra: Author. 
Australian Taxation Office. (2006c). Pre-population business requirements. 
Canberra: Author. 
Australian Taxation Office. (2007). Pre-fill Business Case. Canberra: Author. 
Australian Taxation Office. (2008). Tier 2 project plan: E-tax pre-filling 
enhancements 2008. Canberra: Author. 
Australian Taxation Office. (2009). Australian Taxation Office Pre Filling of Income 
Tax Returns Case Study. Canberra: Australian Government Information 
Management Office. 
Australian Taxation Office. (2013a). Organisational Structure. Retrieved from 
http://www.ato.gov.au/About-ATO/About-us/Who-we-are/Our-
Executive/Organisational-chart/ 
Australian Taxation Office. (2013b). Self-assessment and the taxpayer. Retrieved 
from http://www.ato.gov.au/Individuals/Ind/Self-
assessment%20and%20the%20taxpayer/ 
Treasury. (2006). 2006–07 Australian Budget, Budget paper 2, Part 2: Expense 
Measures. Canberra: Author. Retrieved from http://www.budget.gov.au/2006-
07/bp2/html/ 
Treasury. (2007). 2007–08 Australian Budget, Budget paper 2, Part 2: Expense 
Measures. Canberra: Author. Retrieved from http://www.budget.gov.au/2007-
08/ 
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